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INTRODUCTION

The year 2020 was strongly 
marked by the pandemic 
COVID-19, so that Bra-

zil and other countries have faced a 
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ABSTRACT | Objective: To analyze the articles published by the Federal Nursing Council during the COVID-19 pandemic in the 
light of the Habermasian communicative action theory. Method: Qualitative documentary study, carried out from May to July 
2020, using pandemic news published by the municipality as the primary source. The material was organized through thematic 
content analysis and discussed based on the theory and related literature. Results: The council produced technical note materials 
as instruments to guide professionals and approved resolutions and regulations. The performance of the system was focused 
on the acquisition and distribution of protective equipment through regional offices, lawsuits, the creation of an observatory 
and an emotional support channel for professionals. Conclusion: Communication with awareness and knowledge to nursing 
professionals was prioritized, empowering them in work processes in the pandemic context.
Keywords: Pandemics; Coronavirus; Health communication; Nursing; Empowerment.
 
RESUMEN | Objetivo: Analizar los artículos publicados por el Consejo Federal de Enfermería durante la pandemia de COVID-19 
a la luz de la teoría de la acción comunicativa habermasiana. Método: Estudio documental cualitativo, realizado de mayo a julio 
de 2020, utilizando como fuente primaria las noticias sobre pandemias publicadas por el municipio. El material fue organizado 
a través de análisis de contenido temático y discutido con base en la teoría y literatura relacionada con el tema. Resultados: 
El consejo elaboró materiales de notas técnicas como instrumentos para orientar a los profesionales y aprobó resoluciones y 
reglamentos. La actuación del sistema se centró en la adquisición y distribución de equipos de protección a través de oficinas 
regionales, juicios, la creación de un observatorio y un canal de apoyo emocional a los profesionales. Conclusión: Se priorizó la 
comunicación con conciencia y conocimiento a los profesionales de enfermería, empoderándolos en los procesos de trabajo en 
el contexto pandémico.
Palabras claves: Pandemias; Coronavirus; Comunicación sanitaria; Enfermería; Empoderamiento.

RESUMO | Objetivo: Analisar as matérias publicadas pelo Conselho Federal de Enfermagem no transcurso da pandemia COVID-19 
à luz da teoria da ação comunicativa habermasiana. Método: Estudo documental qualitativo, realizado durante o período de maio 
a julho de 2020, utilizando-se como fonte primária as notícias relacionadas à pandemia publicadas pela autarquia. O material 
foi organizado através da análise de conteúdo temática e discutido com base na teoria e literatura relacionada à temática. 
Resultados: O conselho produziu materiais notas técnicas como instrumentos norteadores aos profissionais e aprovou resoluções 
e normativas. A atuação do sistema esteve focada na aquisição e distribuição de equipamentos de proteção por intermédio dos 
regionais, ações judiciais, criação do observatório e de um canal de apoio emocional aos profissionais. Conclusão: Priorizou-se 
uma comunicação com sensibilização e conhecimento aos profissionais de enfermagem, empoderando-os nos processos de 
trabalho no contexto pandêmico.
Palavras-chaves: Pandemias; Coronavírus; Comunicação em saúde; Enfermagem; Empoderamento.
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crisis with serious consequences for 
human life, public health and the 
economy.(1) Thus, preventive measu-
res related to the new coronavirus, 
the causative agent of the disease, 
occurred late, considering that only 
on March 11th, 2020 did the World 
Health Organization (WHO) classify 
it as a pandemic disease. (2)

At this juncture, COVID-19 beca-
me the most talked about subject in the 
news, in conversations between family 
members, friends and co-workers, and 
also in the speech of political represen-
tatives, and many of the information 
reported/ commented did not present 
veracity, compromising the results for a 
better outcome of this scenario. (3)

Information is a necessary tool for 
people to be aware of the disease, its 
consequences and the appropriate me-
asures to prevent contamination and its 
spread. In the area of health, informa-
tion also represents power and sharing 
it in emergency situations such as ou-
tbreaks, epidemics and pandemics is 
essential for agencies and services to 
plan their actions based on this commu-
nication. (4)

For health professionals, the chal-
lenges are even greater, because, in 
addition to all the demand involved 
and difficulties experienced in facing 
the pandemic, they must be constantly 
informed through the various means 
of communication, in order to provide 
qualified and free of damages resulting 
from negligence, recklessness or mal-
practice. 

Among these professionals, the 
nursing category represents the largest 
contingent of workers in public and pri-
vate services, being present in all Brazi-
lian municipalities, levels of health care 
and organizational structures of the sys-
tem.(5) To this end, the Federal Nursing 
Council (COFEN) showed concern for 
nursing professionals in this context, 
using its website to disseminate various 
information to nursing professionals 
and civil society.

The internet is currently configured 
as an important Digital Information and 
Communication Technology, with cou-
ntless data sources and possibilities for 
interactions between people, and, in 
the field of health, there is an increa-
sing number of users and professionals 
looking for information in their every-
day life, which can provide them with 
greater security and autonomy. (6)

In view of these arguments, the The-
ory of Communicative Action (TAC), pro-
posed by Jürgen Habermas, an exponent 
researcher of critical theory and consi-
dered one of the great thinkers of today, 
is contemplated. (7) Thus, the question is: 
What is the communicative approach of 
the municipality directed to the category 
of nursing in relation to the pandemic? In 
this direction, the objective of this study 
was to analyze the articles published by 
COFEN during the pandemic COVID-19 
in the light of TAC.

METHOD

This is a documentary study with a 
qualitative approach, with data collec-
tion carried out during the months of 
May to July 2020, through the COFEN 
page (www.cofen.gov.br), using the ma-
terials related to the pandemic COVID- 
19 since the first, published on February 
14th, 2020 until the last of June 2020, 
totaling 280.

The empirical material was analyzed 
through thematic content analysis and 
discussed based on TAC and literature 
related to the new Coronavirus. (8) The 
basis for the constitution of the mate-
rial corpus was given through the news 
that were produced directly by COFEN's 
Press Office (ASCOM - Assessoria de 
Comunicação). However, it is important 
to highlight that all the news were read 
for classification and selected those that 
could be discussed with the theory.

For the interpretation of the re-
sults, TAC was based, which considers 
‘communicative action’ as an inclusion 
of speech situations, the application of 

language, contexts, pretensions and ro-
les of dialogue. The communicative ac-
tion contributes to the understanding of 
the health team work, considering that 
the theoretical approaches have as their 
purpose the search for possibilities of 
explanation or understanding of a cer-
tain phenomenon and, above all, of in-
tervention in reality. (9)

As this is a research with informa-
tion in the public domain, there is no 
need to register with Plataforma Brasil 
for evaluation by a designated Research 
Ethics Committee. (10)

RESULTS

The excerpts of the articles included 
were focused on the performance of 
COFEN in the context of the pandemic, 
based on guidance/ clarifications to pro-
fessionals regarding information about 
the disease and the entity's actions in 
coping with the disease. Thus, the in-
terpretation of the empirical material 
provided the creation of the following 
thematic categories: 'Communication 
in COVID-19 times: COFEN guidelines 
for professionals' and 'COFEN's action 
in the context of COVID-19: The role of 
the entity in this scenario'.

Communication in times of COVID-19: 
COFEN guidelines for professionals

For this category, it is mentioned 
that the council produced technical 
notes as guiding instruments for pro-
fessionals, approving resolutions and 
regulations, guiding the work process in 
facing the pandemic.

COFEN implemented, shortly after 
WHO declared COVID-19 a pande-
mic, the Crisis Management Committee 
(CGC - Comitê Gestor de Crise) within 
the system, with the objective of mana-
ging and developing recommendations 
and emergency action strategies, based 
on forecasts of the Ministry of Health 
and other health authorities. (11) Thus, 
the CGC became the main responsible 
within the scope of the COFEN/ COREN 
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system to follow the rules and, from 
them, to provide guidelines for nursing, 
as indicated in the excerpts that follow:

The Crisis Committee has re-
ceived requests for information 
from professionals throughout 
Brazil (...). “We prepared a gui-
ding document, in line with the 
recommendations of the World 
Health Organization, Ministry of 
Health (MH and other health au-
thorities)”. (News - 03/20/2020).
Cofen published today a new 
version of the guidelines for the 
organization of health services 
in the face of the COVID-19 
pandemic. The updates include 
changes in the indications for 
the use of personal protecti-
ve equipment, considering the 
change in WHO guidelines and 
the progress of the disease in 
Brazil. (News - 04/23/2020).

With regard to the legislation appro-
ved for this period, the teleconsultation 
of nurses and the dimensioning of nur-
sing staff stands out:

Resolution 634/2020 authorizes 
nurses to make consultations, 
orientations and referrals by 
technological means. "The par-
ticipation of nurses in the fight 
against the pandemic is essen-
tial, especially in these moments 
of social isolation, when people 
need access to secure informa-
tion and with the possibility of 
assistance without having to 
travel to health units". (News - 
03/27/2020).
The Federal Nursing Council 
published a normative opinion 
that establishes the minimum 
number of nursing staff neces-
sary for adequate assistance to 
patients affected by COVID-19 
(...). (News - 05/18/2020).

The second category expresses the 
most relevant actions of COFEN in the 
scenario of COVID-19.

COFEN's action in the context of CO-
VID-19: the role of the entity in this 
scenario

The performance of the system was 
focused on the acquisition and distribu-
tion of PPE through COREN, formalized 
actions with the Public Ministry and the 
judiciary, creation of the nursing obser-
vatory and a support channel in mental 
health for professionals.

With regard to PPE, Brazil, like 
other countries in the world, faced se-
rious problems initially in relation to 
purchase and distribution, which gene-
rated difficulties in logistics, in addition 
to the increased need on a large scale.

The excerpts below demonstrate 
COFEN's actions with regard to the PPE 
problem:

In response to reports from pro-
fessionals about the critical state 
of working conditions and lack 
of PPE, Cofen today published 
a public call for the purchase 
of N95 protective masks. (News 
-03/25/2020).
(...) In view of the widespread 
reports of lack of PPE in heal-
thcare units, the Cofen/ Regio-
nal Councils System has been 
articulating solutions with the 
public authorities and adding 
efforts to provide the neces-
sary equipment. Corens from 
all regions of Brazil have distri-
buted materials, such as surgi-
cal masks and N95, indicated 
in more invasive procedures. 
(News - 04/02/2020).

Other actions of the entity took pla-
ce in the field of judicialization. Nursing 
professionals, for providing care to pa-
tients during 24 hours, were the most 
susceptible to illness due to COVID-19 
and, consequently, risk of death. Thus, 

COFEN fought a struggle to remove the 
front line of professionals with advanced 
age and/ or the risk group, in addition to 
focusing on the need for global testing, 
as shown in the following excerpts:

Cofen guidelines for the orga-
nization of health services du-
ring the pandemic recommend 
that these professionals should 
remain at the rear, in adminis-
trative functions, which are also 
essential.(News - 04/17/2020).
Cofen filed a public civil action, 
requesting emergency relief, to 
ensure that rapid tests for de-
tecting the new coronavirus in 
nursing professionals are car-
ried out. Comprehensive testing 
is one of the pillars for disease 
control.(News - 04/24/2020).

In addition to the creation of the 
CGC and the observatory, which has 
enabled COFEN to analyze the natio-
nal scenario for the implementation of 
actions, a channel of emotional support 
for professionals involved in the work of 
the pandemic has also been established 
daily for 24 hours. Following are ex-
cerpts from COFEN's activities related 
to these devices:

The Crisis Office created by 
COFEN is daily monitoring the 
impact of the Covid-19 pande-
mic for nursing professionals. 
The objective is to collect in-
formation to guide the system's 
actions, monitor epidemiologi-
cal data and Personal Protective 
Equipment (PPE) in each state, 
among other actions.(News - 
04/30/2020).
(...) COFEN will provide a 24-
hour service channel, every day 
of the week, so that nursing pro-
fessionals can seek emotional 
help in the midst of the Coro-
navirus pandemic situation (...) 
(News - 03/25/2020).
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DISCUSSION

Many were the demands announced 
by nursing professionals in the midst 
of the crisis generated by COVID-19, 
both through the system's ombudsman 
channel, as well as through the infor-
mation generated for the CGC from the 
inspection of professional practice. The 
document prepared by the committee 
sought the organization of services for 
the assistance to be provided through 
the new coronavirus, with guidelines 
that included the formation of a rapid 
response team, definition of reception 
points for respiratory symptoms and 
other measures of adequacy to nursing 
care a be observed by the services, ai-
ming at greater safety and protection for 
nursing professionals. (11-12)

The nested communication for the 
category is associated, with regard to 
these guidelines, to a better understan-
ding of postures and practices in this 
crisis situation. For Habermas, commu-
nication is mediated by language and 
starts from the assumption that it car-
ries a communicative telos in itself, for 
the search for understanding. Thus, it 
is recognized that science, however 
specialized it may be, needs the fra-
mework of common language, not only 
in the dissemination phase, but also in 
its production. (9,13)

The reality unveiled with CO-
VID-19 led COFEN to rethink some 
practices of the profession, even au-
thorizing the teleconsultation moda-
lity, allowing nurses to contact the 
patient even at a distance, simulta-
neously or asynchronously, with gui-
delines for the use of electronic me-
ans, respecting the ethical and legal 
principles of the profession.(14)

The dimensioning of nursing pro-
fessionals in public and private institu-
tions, widely debated by COFEN Reso-
lution 543/2017, required adaptations 
for this scenario, including considering 
the creation of field hospitals across the 
country. The norm recommended, in 

addition to changes in calculation, a Te-
chnical Safety Index from 15% to 20%, 
due to the significant increase in the 
number of retired professionals who are 
also affected by the disease. (15-16)

In TAC, aspects that support the un-
derstanding of mutual understanding 
and the interface between the social 
world and the action based on norms 
are approached, based on the principle 
that through language, men constitute 
subjects of action, establishing a con-
text of relationships and social inte-
ractions that trigger change processes. 
Through the media, the public sphere 
mediates a communicational structure 
referring to the social space generated 
in communicative action and in its lea-
dership capacity. (17-18)

To this end, the COFEN website 
has presented these regulations to pro-
fessionals, enabling them to know and 
update them in order to expand their 
ability to argue in the services in the 
face of the challenging and conflicting 
situations generated by COVID-19. Due 
to its political representativeness and 
attributions conferred by law, COFEN 
has the duty and responsibility to use 
the multiple communication mechanis-
ms so that this information reaches the 
nursing community across the country.

Regarding the PPE difficulties, the 
services, following the recommenda-
tions of the National Health Surveillance 
Agency, started to cover the most used, 
such as the N95/ PFF2 mask, recommen-
ded for the realization of devices that ge-
nerate aerosols, with guidelines for pro-
longed reuse of that device.(19) With the 
purchase made by COFEN, the Brazilian 
states received these devices through the 
Regional Councils.	

The request for removal of nursing 
professionals considered to be at-risk 
groups was based on data generated 
by the nursing observatory, a platform 
created with the purpose of monito-
ring cases and deaths related to the di-
sease across the country, so that they 
could be relocated in management, 

support or assistance activities in are-
as where there was no contact with 
suspected or contaminated patients 
by COVID-19. The municipality won 
the right to test the professionals, re-
gardless of clinical symptoms, as long 
as their participation in tackling the 
pandemic is proven. (20-21)

The emotional support channel was 
created with the objective of providing 
support to nursing professionals in the 
front line of COVID-19, carried out by 
nurses with degrees in the field of men-
tal health with assistance via live chat 
after filling out the form, maintaining 
confidentiality and anonymity of de-
mands. (22)

Nursing professionals have expe-
rienced across the country, in addition 
to emotional/ mental exhaustion as a 
result of the pandemic, a high rate of 
illness and death, according to data 
pointed out by the nursing observatory, 
placing Brazil in the ranking of the hi-
ghest number of deaths of nurses Worl-
dwide. For being on that front in your 
work, the weight of physical and emo-
tional exhaustion is felt. (23-24) The data 
brought by the nursing observatory and 
the CGC demonstrate that the situation 
requires effective public policies in all 
governmental instances, with actions 
that they value in this category, con-
sidering the problems still faced even 
with the advent of the vaccine.

Analyzing these COFEN actions in 
the light of Habermasian theory, lan-
guage is reinforced as a background, 
fundamental to communicative proces-
ses, from what is understood, felt and 
accessed to the meanings and themes 
that involve the world, bringing, based 
on the rationality imposed by language, 
a broad horizon of communicative in-
teraction. (25)

Vis-à-vis these arguments, COFEN 
has sought, in addition to a communi-
cation with a focus on guidance and 
clarifications on its actions at that time, 
that the nursing community, managers, 
politicians, magistrates and the popu-
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lation in general, perceive and unders-
tand the situation as it appears and that 
it can bring benefits to nursing later.

CONCLUSION

COFEN provided communication 
with awareness and knowledge to pro-
fessionals, in order to empower them 
in work processes so that they stri-
ve for better working conditions and 

compliance with health standards, 
thus minimizing the impact of the di-
sease. This communication, in addi-
tion to being necessary, is configured 
as a political act, allowing nursing to 
talk about their demands and challen-
ges in different work scenarios with 
their peers. The municipality has sou-
ght to give visibility to how the pande-
mic has changed the life and work of 
the category, in the most diverse con-

texts, and how much it is needed at all 
times of assistance.

The use of a communicative theory 
for investigations of this nature enri-
ches the analysis and points to other 
paths, including the possibility of stu-
dying the communication developed 
by other professional associations in 
nursing, such as the Brazilian Nursing 
Association, National Federation of 
Nurses and unions.
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