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Cancer is a leading cause of death globally. The World Health Organization 
estimates that 7.6 million people died of cancer in 2005 and 84 million people 
will die in the next 10 years if action is not taken. More than 70% of all cancer 
deaths occur in low- and middle-income countries, where resources available for 
prevention, diagnosis and treatment of cancer are limited or nonexistent.

But because of the wealth of available knowledge, all countries can, at some 
useful level, implement the four basic components of cancer control – prevention, 
early detection, diagnosis and treatment, and palliative care – and thus avoid early detection, diagnosis and treatment, and palliative care – and thus avoid early detection, diagnosis and treatment, and palliative care
and cure many cancers, as well as palliating the suffering.

Cancer control: knowledge into action, WHO guide for effective programmes is Cancer control: knowledge into action, WHO guide for effective programmes is Cancer control: knowledge into action, WHO guide for effective programmes
a series of six modules that provides practical advice for programme managers 
and policy-makers on how to advocate, plan and implement effective cancer 
control programmes, particularly in low- and middle-income countries.

Cancer is to a large extent avoidable. Many cancers 
can be prevented. Others can be detected early in their 
development, treated and cured. Even with late stage 
cancer, the pain can be reduced, the progression of the 
cancer slowed, and patients and their families helped 
to cope.
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Treatment aims to cure disease, prolong life, and improve 
the quality of remaining life after the diagnosis of cancer is 
confirmed by the appropriate available procedures. The most 
effective and efficient treatment is linked to early detection 
programmes and follows evidence-based standards of care. 
Patients can benefit either by cure or by prolonged life, in cases 
of cancers that although disseminated are highly responsive 
to treatment, including acute leukaemia and lymphoma. This 
component also addresses rehabilitation aimed at improving the 
quality of life of patients with impairments due to cancer (see 
Diagnosis and Treatment module).

Palliative care meets the needs of all patients requiring relief 
from symptoms, and the needs of patients and their families for 
psychosocial and supportive care. This is particularly true when 
patients are in advanced stages and have a very low chance of 
being cured, or when they are facing the terminal phase of the 
disease. Because of the emotional, spiritual, social and economic 
consequences of cancer and its management, palliative care 
services addressing the needs of patients and their families, from 
the time of diagnosis, can improve quality of life and the ability 
to cope effectively (see Palliative Care module). 

Despite cancer being a global public health problem, many 
governments have not yet included cancer control in their 
health agendas. There are competing health problems, and 
interventions may be chosen in response to the demands of 
interest groups, rather than in response to population needs or 
on the basis of cost-effectiveness and affordability. 

Low-income and disadvantaged groups are generally more 
exposed to avoidable cancer risk factors, such as environmental 
carcinogens, tobacco use, alcohol abuse and infectious agents. 
These groups have less political influence, less access to health 
services, and lack education that can empower them to make 
decisions to protect and improve their own health.

• Leadership to create clarity and unity of 
purpose, and to encourage team building, 
broad participation, ownership of the 
process, continuous learning and mutual 
recognition of efforts made.

• Involvement of stakeholders of all 
related sectors, and at all levels of the 
decision-making process, to enable active 
participation and commitment of key 
players for the benefit of the programme.

• Creation of partnerships to enhance 
effectiveness through mutually beneficial 
relationships, and build upon trust and 
complementary capacities of partners 
from different disciplines and sectors.

• Responding to the needs of people 
at risk of developing cancer or already 
presenting with the disease, in order to 
meet their physical, psychosocial and 
spiritual needs across the full continuum 
of care. 

• Decision-making based on evidence, 
social values and efficient and cost-
effective use of resources that benefit the 
target population in a sustainable and 
equitable way. 

• Application of a systemic approach 
by implementing a comprehensive 
programme with interrelated key 
components sharing the same goals and 
integrated with other related programmes 
and to the health system. 

• Seeking continuous improvement, 
innovation and creativity to maximize 
performance and to address social and 
cultural diversity, as well as the needs 
and challenges presented by a changing 
environment.

• Adoption of a stepwise approach 
 to planning and implementing 

interventions, based on local 
considerations and needs 

 (see next page for WHO stepwise 
framework for chronic diseases 
prevention and control, as applied to 
cancer control). v

Series overview
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PlAnning sTeP 1
Where are we now?1 Investigate the present state of the 

cancer problem, and cancer control 
services or programmes. 

WHO stepwise framework 

vi

6
PlAnning sTeP 2
Where do we want to be?2 Formulate and adopt policy. This includes 

defining the target population, setting 
goals and objectives, and deciding on 
priority interventions across the cancer 
continuum.

6
PlAnning sTeP 3
How do we get there?3 Identify the steps needed to implement 

the policy.

The planning phase is followed by the policy implementation phase.

implementation step 1
COre

Implement interventions in the policy that are 
feasible now, with existing resources.

implementation step 2
exPAnded

Implement interventions in the policy that are 
feasible in the medium term, with a realistically 
projected increase in, or reallocation of, resources.

implementation step 3
desirABle

Implement interventions in the policy that are 
beyond the reach of current resources, if and when 
such resources become available.

Series overview
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PALLIATIVE CARE

2

KEy mESSAGES
p Palliative care is an urgent humanitarian need worldwide 

for people with cancer and other chronic fatal diseases. 
Palliative care is particularly needed in places where a 
high proportion of patients present in advanced stages 
and there is little chance of cure.

p Ideally, palliative care services should be provided from 
the time of diagnosis of life-threatening illness, adapting 
to the increasing needs of cancer patients and their 
families as the disease progresses into the terminal 
phase. They should also provide support to families in 
their bereavement.

p Effective palliative care services are integrated into the 
existing health system at all levels of care, especially 
community and home-based care. They involve the 
public and the private sector and are adapted to the 
specific cultural, social and economic setting.

p In order to respond to the cancer priority needs in a 
community and make the best use of scarce resources, 
palliative care services should be strategically linked to 
cancer prevention, early detection and treatment services 
for both adults and children.

PALLIATIVE CAREPALLIATIVE CARE
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Key messages

key definitions
What is palliative care?
Palliative care (WHO, 2002a) is an approach that improves the quality Palliative care (WHO, 2002a) is an approach that improves the quality 
of life of patients and their families facing the problems associated with 
life-threatening illness, through the prevention and relief of suffering by 
means of early identification and impeccable assessment, and treatment 
of pain and other problems – physical, psychosocial and spiritual.

Palliative care:
p provides relief from pain and other distressing symptoms;
p affirms life and regards dying as a normal process;
p intends neither to hasten nor to postpone death;
p integrates the psychological and spiritual aspects of patient care;
p offers a support system to help patients live as actively as possible 

until death;
p offers a support system to help the family cope during the patient’s 

illness and in their own bereavement;
p uses a team approach to address the needs of patients and their 

families, including bereavement counselling, if indicated;
p will enhance quality of life, and may also positively influence the course 

of illness;
p is applicable early in the course of illness, in conjunction with other 

therapies that are intended to prolong life, such as chemotherapy or 
radiation therapy;

p includes the investigations needed to better understand and manage 
distressing clinical complications.



4

PALLIATIVE CARE

Terminal cancer refers to an advanced stage when curative treatment is 
no longer useful, the disease is assessed to be incurable and the patient’s 
condition is progressively deteriorating.

Figure 1 illustrates the continuum of care associated with curative and 
palliative care. Treatment intended to modify the disease decreases as 
illness progresses, while palliative care increases as the person reaches 
the end of life. Palliative care also provides support for the family during 
this entire period. After the patient dies, bereavement counselling for 
family and friends is important.

Terminal cancer refers to an advanced stage when curative treatment is 

Terminal cancer

Figure 1. Integrated model of curative and palliative care for 
chronic progressive illness 

Source: Adapted from American Medical Association Institute for Medical Ethics (1999). EPEC: education for physicians on end-of-life care.
Chicago, IL, The Robert Wood Johnson Foundation.

Presentation/
diagnosis

illness death

Bereavement careBereavement care

Palliative care

disease-modifying therapy 
(curative, life-prolonging or palliative in intent)
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The quality-of-life dimensions of palliative care are illustrated in Figure 2. 
Palliative care is concerned not only with all aspects of the patient’s needs, 
but also with the needs of the family and of the health-care providers.

Source: WHO (2002a) National cancer control programme: policies and managerial guidelines, 2nd ed. Geneva, World Health Organization.

Figure 2. Quality-of-life dimensions of palliative care 

Presentation/
diagnosis

illness death

Physical
Psychological
spiritual

spiritual
Psychological
social

Patients

Families

Providers Psychological
spiritual

This Palliative care module focuses on cancer and does not specifically address other Palliative care module focuses on cancer and does not specifically address other Palliative
diseases, however, it recognizes the need for developing palliative care with a public 
health approach that targets all age groups suffering from diseases or conditions in 
need of palliative care. These conditions include HIV/AIDS, congestive heart failure,  
cerebrovascular disease, neurodegenerative disorders, chronic respiratory diseases 
and diseases of older people, among others.



Is a cancer pallIatIve care plan needed?
Palliative care is particularly important in less developed countries where a high proportion 
of cancer patients are diagnosed in advanced stages when treatment is no longer effective. 
These patients can be relieved from suffering with relatively low-cost interventions. 

A public health approach to palliative care is required in all countries in order to address the 
needs of all advanced cancer patients and their families, ensuring universal access to the 
necessary services at all levels of care within the health system. 

Three measures are required as a foundation for developing palliative care with a public 
health approach (WHO, 1996):
p a government policy to ensure the integration of palliative care services into the structure 

and financing of the national health-care system;
p an educational policy to provide support for the training of health-care professionals, 

volunteers and the public;
p a drug policy to ensure the availability of essential drugs for the management of pain 

and other symptoms and psychological distress, in particular, opioid analgesics for 
pain relief.

All three of these measures are necessary, along with committed leadership, to achieve an 
effective palliative care programme. 

PRE-PLAnnInG 
It is estimated that, worldwide, there are millions of cancer 
patients in need of palliative care. With careful planning 
of cancer palliative care within a comprehensive cancer 
control plan, a large proportion of advanced cancer patients 
could be relieved from their suffering and the quality of their 
lives could be improved significantly. 
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numerous governments have already adopted national palliative care 
policies, including australia, canada, chile, costa rica, cuba, France, 
Ireland, norway, spain, Uganda, south africa and the United Kingdom. 
For examples, see http://www.who.int/cancer/modules/en/index.html www 

i



his story
Pre-planning

ssubaIR’s sToRy Ry R Is aN ExamPLE
of of WhaThaTha  good PaPaP LLIaTIaTIa vE CaRE

CaN aChIEvE.

Good palliative care has changed 50-year-old Subair’s Good palliative care has changed 50-year-old Subair’s 
his story

Good palliative care has changed 50-year-old Subair’s 
his story

life from a daily grind of pain and penury to an active life from a daily grind of pain and penury to an active 
and pain-free independence.and pain-free independence.

Subair has long experience of palliative care. By 1994 
he had undergone serial amputations of the limb, 
a full course of radiotherapy and several courses 
of chemotherapy, and he had started on palliative 
chemotherapy with Endoxan. Although from a middle-
class family, the cost of treatment bankrupted Subair. 
He could no longer afford to support his four children 
and they were put into an orphanage.

Subair was having excruciating pain in the stump, 
and was getting little relief with non-steroidal anti-
inflammatory drugs. As he says, “It was like a hot 
metal rod being pushed into the stump and rotated”. 

Searching for pain relief, Subair made the 50 km 
journey from his home to Calicut to a newly opened 
palliative care clinic. There, Subair was put on 
regulated oral morphine, in addition to the non-
steroidal anti-inflammatory drugs. With a dose of 30 
mg morphine 4-hourly he enjoyed total relief from pain.

With effective pain relief, Subair started to explore 
work possibilities so that he would be able to support 
himself financially. The palliative care unit found him 
a job at a coffee stall in the teaching hospital to which 
the unit is attached. By working hard, he managed 
to get his children out of the orphanage as well as to 
support himself. The job restored his self-esteem and 
had a positive effect on his quality of life.

Over the past ten years, the disease has progressed 
and Subair has had further surgical interventions. His 
dose of oral morphine has gone up to 100 mg 4-hourly. dose of oral morphine has gone up to 100 mg 4-hourly. 
But he continues to be pain-free and active. He has But he continues to be pain-free and active. He has 
been able to ensure that his children are educated and been able to ensure that his children are educated and 
has celebrated his daughter’s wedding. Subair’s story has celebrated his daughter’s wedding. Subair’s story 
is an example of what good palliative care can achieve.is an example of what good palliative care can achieve.

Source: Information provided by Suresh Kumar, Director, Institute of Source: Information provided by Suresh Kumar, Director, Institute of 
Palliative Medicine, Medical College Calicut, Kerala, India.
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PLAnnInG STEP 1 
Where are we now?

The Planning module offers advice on what to assess in Planning module offers advice on what to assess in Planning
relation to the overall cancer needs in both the general 
population and the groups particularly at risk. It also 
describes how to assess the existing cancer control plan 
and the services that respond to those needs. This Palliative 
care module provides more detailed guidance on how to care module provides more detailed guidance on how to care
assess palliative care needs as well as the existing palliative 
care plan and services. 

assess the nUmber oF people In need oF 
cancer pallIatIve care
Assessing cancer palliative care needs is in many ways equivalent to assessing an urgent 
humanitarian need to reduce unnecessary suffering of patients and their families. It is 
important to bear in mind that although – in the medium to long term – effective prevention, 
early detection and treatment will reduce palliative care needs, palliative care needs will never 
be eliminated, because some types of cancer will inevitably remain fatal for some patients. 

If the most frequent cancer types presenting in advanced stages can be identified, then it 
will be possible to provide integrated palliative care services for the specialties concerned. 
For example, patients with Kaposi sarcoma and other cancers related to HIV/AIDS could have 
access to a common service for palliative care.
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Table 1. How to estimate the number of people in need of 
palliative care based on the number of cancer deaths 

Cancer deaths Patients in need of palliative care
Caregivers 
per patient

Total number 
of people 
in need of 
palliative care

Number % Number Number Number

(A) (B) (C = A x B) d C x d

Adults 80

Children 80

Total

Table 1 provides a template for estimating the number of children and adults in need of 
cancer palliative care, based on the number of cancer deaths per year. It is assumed that at 
least 80% of terminal cancer patients will require palliative care.

To calculate the overall need for palliative care, the template in Table 1 should also include 
patients dying from other chronic life-threatening diseases. Estimates of palliative care 
needs based on deaths are low, in relative terms, as they reflect only terminal care. A more 
realistic assessment of the number of patients actually needing palliative care would also 
include those suffering from cancer or other serious illness but not dying that same year. For 
example, it is estimated that 50–80% of patients with HIV/AIDS would benefit from palliative 
care services.

A WHO palliative care project, conducted in five sub-Saharan African countries (Sepúlveda 
et al.,2003; WHO, 2004), made a rapid assessment of palliative care needs at the end of life 
based on the number of deaths from cancer and HIV/AIDS, using a method similar to that 
described in Table 1. The number of people needing palliative care each year was estimated 
to be at least 690 800 or 0.5% of the total population of these countries. 

Planning step 1



10

PALLIATIVE CARE

assess the needs oF patIents, 
health-care provIders and FamIly 
caregIvers
An overall assessment of palliative care needs should be based on information about the 
specific requirements of the patients concerned, as well as those of health-care providers 
and family caregivers. The purpose of assessing palliative care needs is to organize the 
services to meet those needs.

The above-mentioned WHO project (WHO, 2004) found that the greatest needs of terminally 
ill patients were for:
p relief from pain
p accessible and affordable drugs for symptom management
p financial support. 

Family members and relatives were the main caregivers, but they generally lacked the 
knowledge and skills to perform their tasks adequately.

assess the exIstIng pallIatIve care plan 
and actIvItIes
In assessing the existing palliative care plan, it is important to look at palliative care in two ways: 
as a key component of a comprehensive cancer control programme; and as a subsystem of a 
broader palliative care strategy that includes other health conditions besides cancer. 

Table 2 lists what to assess in regard to the existing palliative care plan and activities for 
cancer. These aspects are discussed in the Planning module (see pages 17 and 18). Planning module (see pages 17 and 18). Planning

For examples of tools to assess the needs of 
patients and caregivers, see 
http://www.who.int/cancer/modules/en/index.html www 

i
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Table 2. The palliative care plan and activities: what to assess 

Plan and activities What to assess
Palliative care plan • Endorsement of the plan and scope (geographical area and conditions included)

• Whether or not part of a comprehensive cancer control plan
• Timeliness (updated/outdated)
• Accessibility to the written plan
• Stakeholders’ involvement in plan development
• Inclusion of critical sections of the plan (assessments, goals and objectives, 

strategies, timetable, responsible persons, resources, monitoring and evaluation)
• Comprehensiveness and priorities (objectives and activities related to pain relief 

and control of other symptoms)
• Integration with other related activities
• Utility of the plan (used to guide programme implementation)

Ongoing palliative care 
activities

• Number and types of palliative care activities and related services offered
• Coverage of ongoing palliative care activities
• Quality of ongoing palliative care activities
• Evaluation of structure, outcomes, outputs and process indicators and trends

Resources of ongoing 
palliative care activities

• Information systems (registries, surveillance of palliative care services)
• Protocols, guidelines, standards, manuals, educational materials, etc. 
• Physical resources (infrastructure, technologies, list of essential drugs for 

palliative care)
• Human resources (leaders, councils, committees, health-care networks, health-

care providers, partners, volunteers, traditional healers)
• Financial resources
• Regulations and legislation (insurance schemes, opioid analgesics)

Context of the palliative 
care plan and activities 

• SWOT analysis: strengths, weaknesses, opportunities and threats concerning the 
performance of the palliative care programme for cancer

Planning step 1
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In assessing current palliative care activities, the focus should be on the gap between what 
is required to address the need for palliative care and what is currently available. 

Ask the following questions to begin to assess existing palliative care activities: 

WHAT PALLIATIVE CARE ACTIVITIES And OTHER RELATEd SERVICES ARE
bEInG OffEREd?
p Are there palliative care services (medical, psychosocial and spiritual), public and private, 

at the different levels of care for advanced cancer patients? Are there services for end-
of-life care? Are there services for bereavement care? 

p Are there inpatient, outpatient or home palliative care services? How are they organized?

HOW mAny PATIEnTS ARE COVEREd by THE PALLIATIVE CARE ACTIVITIES? 
p What percentage of the target population of patients is covered by the palliative care 

activities? 
p What percentage of children? 
p What percentage of adults?

WHAT IS THE quALITy Of THE PALLIATIVE CARE ACTIVITIES? 
Quality can be assessed through the system model of inputs, process, outputs and outcomes 
(short-, medium- and long-term). Quality assessment can also be based on the continuous 
quality improvement framework, which uses a number of quality dimensions that can be 
explored through questions such as:
p Are all the services of the palliative care programme accessible (to ensure coverage and 

timeliness) to the target population? 
p Are there drugs accessible for pain relief, in accordance with the WHO’s ladder for cancer 

pain relief?
p Are there drugs accessible for the control of other symptoms?
p Are the services acceptable (ensuring providers’ and patients’ satisfaction) and 

appropriate (based on established standards) for the target groups?
p Are the competences (knowledge and skills) of the providers appropriate for the services 

needed?
p Is there continuity (integration, coordination and ease of navigation) in palliative care 

activities for cancer and other chronic fatal diseases? Is there continuity among the 
levels of care? Is there continuity between private and public institutions?

p Are the palliative care activities effective (do they improve quality of life)?
p Are palliative care activities efficient (do they provide the best results at the lowest cost)?

ARE THERE REGuLAR mOnITORInG And EVALuATIOn SySTEmS? 
p Do they include evaluation of quality of life? 
p What are the process and outcome indicators used?
p What are the minimum standards applied?
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WHAT ARE THE ExISTInG RESOuRCES ASSOCIATEd WITH PALLIATIVE CARE
ACTIVITIES? 
p Are there information systems to monitor and evaluate the palliative care services 

provided?
p Are there guidelines for the management of pain and other symptoms at all levels of 

care, including primary health-care and home-based care?
p Are there regulations on opioid analgesics favouring their appropriate medical use?
p Is there a list of essential drugs for palliative care, which includes oral morphine?
p Is there a national or regional coordinator responsible for overseeing the palliative care 

activities? Is there a multisectoral and multidisciplinary committee to advise on the policy 
and activities?

p What is the existing palliative care network? Does it include programme managers, 
health-care providers, community leaders and traditional healers? 

p Is there a basic palliative care package for the primary health level and for home-based 
care programmes? How is it financed?

Example of an evaluation of palliative care programmes using structure, 
process and outcome measures 

soUth amerIca 

STRUCTURE
Support of health authorities
Most countries in South America do not satisfy the demand for 
palliative care: 80% do not recognize palliative care as a discipline 
and it is not included in the public or private health systems. Only 
Chile, Costa Rica and Cuba have national programmes that provide 
palliative care nationwide.

Financing
Most health systems are under-funded, yet they pay for futile 
interventions but they do not pay, or they do not pay enough, for 
palliative care. This situation jeopardizes the sustainability of 
activities, which are mostly run by volunteers, with resources from 
charities and nongovernmental organizations, and – where possible 
– payments from patients.

Opioid availability and accessibility
There is good availability of different opioids, but poor accessibility 
because of their high cost, lack of training among health personnel 
on how to prescribe and use opioids, and restrictive regulations.

Teams and programmes
There is limited information on the number of teams or programmes 
providing palliative care services, and the type of care they deliver. 
The teams and programmes differ according to their development: 
community- or hospital-based; with one or more disciplines; with 
mixed or exclusive home, outpatient or inpatient care. Most services 
provide care for cancer patients.

National palliative care associations
By March 2006, Argentina, Bolivia, Brazil, Colombia, Mexico, 
Paraguay, Peru, Uruguay and Venezuela had national palliative care 
associations.

PROCESS
Education
Health professionals are increasingly interested in palliative care, 
and this interest is paralleled by increasing learning opportunities. 
However, less than 15% of those that deliver end-of-life care have 
received specific undergraduate education on that subject. Most 
have acquired knowledge and skills after graduation, through 
teaching programmes with differing formats.

Research
Resources and expertise in research are limited, so little research is 
carried out and it is of variable quality.

Care
There is limited information about how and where patients die, how 
many receive palliative care, and the characteristics of the caring 
process.

Coverage
The availability, accessibility and affordability of palliative care are 
inadequate. It is estimated that: only 5–10% of patients that need 
palliative care receive it; over 90% of all palliative care services are 
provided in large cities; and over 50% of patients cannot afford the 
services or the medication.

OUTCOME
There is no available information on how effective palliative care is 
or which factors determine its effectiveness. 

Source: Wenk R, Bertolino M (2001). Palliative care development in South 
America: a focus on Argentina. Journal of Pain and Symptom Management, Journal of Pain and Symptom Management, Journal of Pain and Symptom Management
33:645–650. Copyright Elsevier.
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Understand the socIal context oF the 
pallIatIve care plan and actIvItIes

The development of a palliative care plan and activities requires a thorough understanding of 
the context. One way to gain this understanding is by analysing the strengths, weaknesses, 
opportunities and threats (SWOT) associated with the existing plan and activities.

During the course of the SWOT analysis, the following questions should be answered:
p What are the strengths and weaknesses associated with plan development and 

implementation? These are factors affected by internal forces, such as political support, implementation? These are factors affected by internal forces, such as political support, implementation?
leadership, stakeholder involvement and resources available. For example, politicians and 
decision-makers often see a focus on treatment as being a more attractive approach, 
and neglect palliative care. They may not understand the importance of palliative care 
or may feel that by emphasizing palliative care they are somehow admitting defeat and 
giving up the struggle against disease.

p What are the opportunities and threats associated with plan development and 
implementation? These are factors affected by external forces, such as the international implementation? These are factors affected by external forces, such as the international implementation?
palliative care agenda, the political and economic situation within the country, or 
the existence of other pressing health priorities. For example, the fact that WHO 
and international partners are advocating a public health approach to palliative care 
represents an opportunity for influencing the development of national policies.

For details of international organizations working in 
palliative care, and also for further resources, see
http://www.who.int/cancer/modules/en/index.html www 

i
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selF-assessment by coUntrIes

WHO has developed a set of tools, of different levels of complexity, for assessing population 
cancer needs and existing services. A description of the tools can be found in the Planning
module. 

self-assessment tools, which can be adapted to 
country circumstances, are available from
http://www.who.int/cancer/modules/en/index.html
the Who cancer web site also provides links to 
sources containing more specific tools for assessing 
palliative care needs.

www 
i

tools to assess opioid control policies (Wtools to assess opioid control policies (Wt ho, 2002b) 
are available at 
http://www.who.int/cancer/modules/en/index.html
http://www.painpolicy.wisc.edu/publicat
a tool to assess the barriers to opioid availability a tool to assess the barriers to opioid availability a
(Joranson, 1993) can be found at
http://www.medsch.wisc.edu/painpolicy/publicat/
93jpsma.htm

www 
i

Planning step 1
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PLAnnInG STEP 2 
Where do we want to be?
The assessment (planning step 1) identifies the gaps in 
services, as well as in data and knowledge, with regard to 
the burden of cancers in advanced stages and the palliative 
care services available. 

The next step is to consider what could be done, given limited could be done, given limited could
resources and capacity, in order to answer the question: 
Where do we want to be?

deFIne the target popUlatIon For 
pallIatIve care
The selection of the target population for a palliative care plan will depend on where the 
greatest numbers of patients (adults and children) are concentrated; the urgent needs of 
those patients and of their family members and caregivers; and the resources available. 

The greatest needs for palliative care are generally among cancer patients presenting with 
advanced stages. However, available resources may not be sufficient to target this entire group. 
Faced with this dilemma, many countries when starting palliative care within a comprehensive 
cancer control plan may decide to initially focus on terminal cancer patients and their caregivers. 
This group has the most pressing needs. The majority of terminal cancer patients (over 80%) 
suffer from severe pain and other serious symptoms that require urgent relief.
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Some countries may decide to have a palliative care plan with a broader scope. The plan 
may include not only cancer patients but also other patients with chronic life-threatening 
conditions, or geriatric patients. The target population should be selected so as to include 
groups that constitute the most important health and social problems. For example, Spain 
has a national cancer control strategy that includes palliative care. Building on palliative care 
for cancer, Spain has recently launched a comprehensive national palliative care strategy. 
In sub-Saharan Africa, where over 80% of cancer patients present in late stages and there 
is a high prevalence of patients living with HIV/AIDS, joint AIDS and cancer palliative care 
initiatives have been developed.

IdentIFy gaps In pallIatIve care servIces
Based on the assessment, the gaps can be identified (present state versus desired state), 
and potential corrective interventions considered.

It is important to assess both the impact of palliative care interventions previously implemented 
in the target population, and the interventions that have been successfully applied elsewhere, 
particularly in similar socioeconomic and cultural settings. 

set goals and obJectIves For pallIatIve 
care
Objectives should be set to respond to the needs of people with advanced-stage cancer, 
their family members and their caregivers. The objectives should be directly related to the 
identified gaps in services. For the palliative care plan to be effective, all process and outcome 
objectives need to promote the common goal of improving the quality of life of cancer patients 
and their families.

Table 3 provides examples of short-, medium- and long-term objectives of a palliative 
care plan. The objectives concern process (how resources are organized) and outcomes 
(impact on the people participating in the activities), and are listed according to level of 
resources. Core objectives can be achieved with existing resources. Expanded objectives 
are feasible with a realistically projected increase in, or reallocation of, resources. Desirable 
objectives are beyond the reach of current resources but could be achieved if resources 
become available.
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Table 3. Examples of short-, medium- and long-term objectives of 
a palliative care plan using WHO’s stepwise approach 

Component  Core Expanded  Desirable
Overall goal • To improve the quality of life of cancer patients and their families 

• To ensure that prioritized palliative care services are provided in an integrated, equitable 
and sustainable way

short-term
process 
objectives
(within 5 years)

• To ensure that standards 
for cancer palliative care 
including pain relief are 
progressively adopted 
in the target area by all 
levels of care

• To provide care mainly 
through home-based
services

• To ensure that standards 
for cancer palliative care 
including pain relief are 
progressively adopted 
nationwide by all levels of 
care

• To provide care mainly 
through primary health
and home-based
services 

• To ensure that standards 
for cancer palliative care 
including pain relief are 
progressively adopted 
nationwide by all levels of 
care

• To provide care though 
a variety of options, 
including home-based 
services

Medium-term 
outcome 
objectives
(5–10 years)

• To ensure that over 30% 
of terminal cancer 
patients in the target 
area get timely relief from 
pain and other serious 
physical, psychosocial 
and spiritual problems

• To ensure that over 30% 
of advanced cancer 
patients nationwide get 
relief from pain and other 
physical, psychosocial 
and spiritual problems

• To ensure that over 
30% of caregivers get 
adequate support

• To ensure that over 60% 
of advanced cancer 
patients nationwide get 
relief from pain and other 
physical, psychosocial 
and spiritual problems

• To ensure that over 
60% of caregivers get 
adequate support

long-term 
outcome 
objectives
(10–15 years)

• To ensure that over 60% 
of terminal cancer 
patients in the target 
area get relief from 
pain and other physical, 
psychosocial and spiritual 
problems

• To ensure that over 60% 
of advanced cancer 
patients nationwide get 
relief from pain and other 
physical, psychosocial 
and spiritual problems

• To ensure that over 
60% of caregivers get 
adequate support

• To ensure that over 80% 
of advanced cancer 
patients nationwide get 
relief from pain and other 
physical, psychosocial 
and spiritual problems

• To ensure that over 
80% of caregivers get 
adequate support 

Note: The terms “core”, “expanded” and “desirable” refer to the WHO’s stepwise approach (see page vi for WHO stepwise framework for 
chronic diseases prevention and control, as applied to cancer control). 
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assess FeasIbIlIty oF InterventIons
The feasibility of palliative care for a given population depends on the skills and infrastructure 
available, the knowledge and attitudes of the target population, and the motivation of the 
government and the care providers. 

In order for a palliative care programme to be fully effective, it should deliver good quality 
services for relief of pain and other symptoms, psychosocial and spiritual support, and 
bereavement care, equitably and for an indefinite duration to all members of the target 
population in need, including patients, family members and caregivers. 

Some resource-constrained countries, where a high proportion of patients present with 
advanced stages, have invested for decades in specialized palliative care institutions that 
provide excellent palliative care for only a few. In general, however, these countries have 
not introduced low-cost, basic services, integrated with primary health-care services and 
home-based care, which could be offered in a sustainable way to the majority of people 
presenting with advanced cancer. 

A good palliative care programme encompassing interventions at all levels of care, with a 
particular focus on primary health-care services and home-based care, could eventually result 
in a reduction in hospitalization and the use of inappropriate expensive procedures.

consIder ethIcal IssUes
Ethical and legal issues that should be addressed in a palliative care plan and programme 
include the following:
p allocation of adequate human and financial resources to palliative care;
p integration of palliative care with curative care to ensure high-quality care;
p societal, individual and professional obligations and responsibilities regarding the 

provision of care;
p differing perceptions and attitudes in different cultural contexts concerning, for example, 

quality-of-life versus length-of-life goals, enduring or relieving pain, and the end of life;
p autonomy of decision-making, and valid informed consent of the patient and family;
p legal and cultural barriers to accessing palliative care, in particular opioids.
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set prIorItIes For pallIatIve care
It is essential to set priorities, because resources will never be able to meet all health needs. 
Careful priority-setting is particularly relevant in resource-constrained contexts in view of 
the importance of making the best use of very limited resources. The criteria for selecting 
priorities for palliative care will need to be discussed by the committee steering the overall 
cancer control planning process.

To set priorities among strategies for palliative care for cancer:
p First identify the patients who need palliative care and assess:

• the burden they represent in terms of mortality and morbidity;
• the proportion of cases in advanced stages; 
• the urgency of their needs (pain relief, control of other symptoms, social support); 
• the societal impact of the disease (for example, whether the disease affects children, 

underprivileged communities and caregivers).

p Then choose the type of palliative care strategy according to:
• cost-effectiveness; 
• affordability; 
• sustainability;
• political attractiveness.

General recommendations for setting priorities (WHO, 2002a), according to the level of 
resources available, are summarized in Table 4.

For information on the cost-effectiveness of some 
cancer interventions, see 
http://www.who.int/choice/en www 

i
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Core Expanded Desirable
• Provide palliative care including 

pain relief with emphasis on 
home-based care, following 
national minimum standards 

• Ensure that legislative measures 
allow access to oral morphine 
and other affordable essential 
palliative care medicines 
included in the WHO Model List of 
Essential Medicines

• Develop a reference centre that 
can provide in-service training to 
community health-caregivers 

• Provide palliative care at all levels 
of care with emphasis on primary 
health-care clinics and home-
based care, following national 
protocols 

• Ensure availability of essential 
medications in both rural and 
urban centres

• Develop reference centres that 
can provide undergraduate and 
postgraduate training 

• Develop curricula in nursing 
and medical schools to teach 
palliative care both at the 
undergraduate and graduate 
levels

• Reinforce the network of 
palliative care services integrated 
with cancer care and other 
related services

• Provide support to national and 
international reference centres for 
palliative care 

Table 4. Priority interventions for palliative care according to 
resource levels using WHO’s stepwise approach 

Planning step 2

Note: The terms “core”, “expanded” and “desirable” refer to the WHO’s stepwise approach (see page vi for WHO stepwise framework for 
chronic diseases prevention and control, as applied to cancer control). 
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PLAnnInG STEP 3 
How do we get there?

What can be done with available resources? Having 
identified objectives for the palliative care plan, the next 
step is to formulate an action plan to achieve them.

The process of translating a palliative care plan into action requires strong 
leadership and competent management. It also requires a participatory 
approach to identify what needs to be done in order to bridge the gaps 
identified in planning step 2. Actions need to be taken gradually, in a 
feasible and sustainable manner.

Thought should be given to the appropriate sequence of actions that will 
guarantee success and credibility of a palliative care programme. For 
example, providing palliative care for advanced cancer patients requires 
pain medication to be readily accessible. Pain relief can be provided by 
adequately trained caregivers, including family members, at home. Both 
non-opioid and opioid analgesics, particularly oral morphine, should be 
available.

22
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a template for developing a detailed action plan is provided at a template for developing a detailed action plan is provided at a
http://www.who.int/cancer/modules/en/index.html

www 
i
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brIdge the gaps In pallIatIve care
It is important to evaluate the actions to bridge the gaps from the perspective of those who 
support and will eventually implement those actions, and from the perspective of any potential 
opponents. Next, there is a need to identify the key person (or group) with the power to 
decide on the plan, and then see how that person (or group) can be activated to make the 
planned changes. 

Table 5 provides examples of actions to bridge gaps in palliative care for cancer in a low-
income country where less than 50% of the population has access to health services. 
The country has prioritized palliative care for terminal cancer patients, and has chosen 
to implement activities gradually in terms of the location of the target population (from 
patients identified through the formal health system to broad community outreach) and 
the geographical scope (from a demonstration area to other areas, and eventually to the 
whole country).

raIse the necessary resoUrces
To make sure that the necessary human and financial resources are available to implement 
the strategies and actions included in the palliative care plan, the following questions will 
need to be answered:
p What resources are currently dedicated to palliative care? How can current resources 

be reallocated or shared to achieve plan outcomes?
p Besides resources currently being expended, what else is needed to achieve the objectives 

of the plan?
p What potential sources of funding or other resources are available to meet these needs?
p How can partners work together to raise funds from the government or private sector?

The palliative care plan should be accompanied by a resource plan that outlines existing 
resources, needed resources and possible strategies for acquiring the needed resources 
from both governmental and nongovernmental sources. 
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Table 5. Examples of actions to bridge identified gaps in palliative 
care in a low-resource country 

Gaps, strengths 
and weaknesses

Level of
interventions

Key actions in a selected 
geographical area served by the 
regional cancer centre

Who has the 
power to decide 
on key actions?

How could they be 
activated to decide?

GAPS
(difference between 
OBSERVED and DESIRED 
status)

OBserVed
It is estimated that less 
than 1% of terminal 
cancer patients get 
palliative care including 
pain relief

desired
To provide palliative care 
including pain relief for 
at least 50% of terminal 
cancer patients

STRENGTHS
The government supports 
a comprehensive cancer 
control programme 

There are two hospices, 
and there is a palliative 
care unit in the regional 
cancer centre

WEAKNESSES
Only injectable morphine 
is available

There are strict 
regulations governing 
opioid analgesics 

Health-care providers are 
in general reluctant to 
prescribe morphine 

CORE

Using available 
resources and 
reorganizing the 
existing services to 
improve palliative 
care

Review and modify the regulations governing opioid 
analgesics to make them readily available 

Elaborate standards for palliative care and 
disseminate them to all levels of care in the public 
and private sectors

Establish coordination and referral mechanisms 

Elaborate a list of essential palliative care drugs and 
ensure their availability in the target area

Include palliative care packages in health insurance 
schemes and in home-based care programmes

Identify the terminal cancer patients diagnosed at the 
different levels of care 

Estimate the demand for palliative care services 

Identify and train a network of health-care providers 
at the different levels of care, including community 
and family caregivers who need to be involved in the 
provision of services 

Ensure that essential drugs, including oral morphine, 
will be available to meet demand and that trained 
professionals will be allowed to prescribe these drugs 

Create a basic information system to monitor and 
evaluate actions at the different levels of care

The local health 
authorities together 
with the leading health-
care professionals of 
relevant sectors and 
organizations, supported 
by the national 
authorities 

By providing relevant information 
on the problem and its possible 
solutions through personal 
interactions and meetings 
with the relevant stakeholders, 
including testimonies of patients 
and health-care providers 

ExPANDED

With some 
additional 
resources

Identify partners in the community and develop joint 
educational strategies for reaching terminal cancer 
patients who do not attend the formal health-care 
system

Adjust the primary health services and the 
specialized clinical services to meet the estimated 
demand

Correct weaknesses identified through the 
monitoring and evaluation system

Develop palliative care education for undergraduate 
and postgraduate students in medical and nursing 
schools 

Local authorities from 
the political, health and 
educational sectors, 
supported by the 
national authorities

Health-care and 
community leaders, 
traditional healers

By disseminating the results 
of the evaluation of previous 
(core) activities to community 
organizations 

By advocating in favour of 
reaching more people in the 
target age group

DESIRABLE

With more 
additional 
resources

Develop educational strategies and low-cost media 
campaigns to reach terminal cancer patients in the 
wider community

Monitor activities and evaluate results

Start mobilizing resources to expand activities to 
the rest of the country using a similar stepwise 
approach if the evaluation in the target areas is 
satisfactory

National and local 
leaders in the political, 
health and educational 
sectors

Health-care and 
community leaders

Leaders of national and 
local associations 

By disseminating the results of 
the evaluation of previous (core 
and expanded) activities 

By advocating to increase the 
coverage of palliative care for 
terminal cancer patients

By advocating to expand 
palliative care activities to the 
rest of the country
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organIze cancer pallIatIve care 
servIces across all levels oF care
All countries, rich or poor, that implement palliative care with a public health approach need 
to integrate the services at all levels of care in order to ensure accessibility to the whole 
target population. Comprehensive palliative care includes the following services: 
p management of complications of treatment and the disease
p management of pain and other symptoms 
p psychosocial care for patients and caregivers 
p spiritual understanding and approaches for patients and caregivers
p care of the dying
p bereavement care.

The above services can be progressively extended across all levels of care.

Palliative care is a component of the Norwegian Cancer Control Programme. The Norwegian national cancer strategy 
clearly identifies palliative care for cancer as an area of work to be intensified. The main policy recommendations 
include the following:

• Palliative care, especially terminal care, must as far as possible be available in the patient’s local community, 
coordinated by the general practitioner or municipal health service, and in line with agreed regional guidelines. This 
will require increased expertise. 

• Palliative care in hospital must be integrated with the ordinary treatment services and, in principle, should be 
carried out in the department with the primary responsibility for treatment. Establishment of special arrangements 
for care is not recommended.

• Each region must establish a designated unit for cancer palliative care under the auspices of the hospital 
department with overall responsibility for cancer care for the whole region. This unit should serve as a knowledge 
base and centre of expertise for the whole region and must have the main responsibility for drawing up guidelines. 
The unit must be supplied with the expertise in areas that are relevant to cancer palliative care and patient support.

• The designated oncology unit in each county must serve as a source of expertise for the palliative care in the county. 

• The needs of patients and their families, especially with regard to time, must be taken into account in the 
organization of the unit, which should not be run on the lines of an ordinary hospital department, and must be 
funded according to principles other than the ordinary performance-related funding.

Sources: Kaasa S, Jordhøy MS, Haugen DF (2007). Palliative care in Norway: a national public health model. Journal of Pain 
and Symptom Management, 33:599–604 and and Symptom Management, 33:599–604 and and Symptom Management Standard for palliative care. Norwegian Association for Palliative Medicine, 2004 
(http://www.palliativmed.org/asset/32504/1/32504_1.pdf, accessed 23 September 2007).

Example of a rich country that has developed palliative care within a national 
cancer control programme, integrating palliative care services into the national 
health system with emphasis on a community-based approach 

norWay 
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When organizing cancer palliative care services, it is important to keep in mind the 
following:
p Cancer palliative care services should respond to the needs of patients and their families, 

and to the objectives and priorities of the cancer palliative care plan. 
p The services should be accessible to a large majority of the target population, and should 

be delivered in an equitable manner across all levels of care, whether services are public 
or private. 

p It is estimated that over 80% of advanced cancer patients will benefit from relatively 
simple and low-cost interventions that can be integrated into primary health-care and 
home-care services, through a community-based approach. 

p It is estimated that less than 20% of advanced cancer patients will require relatively 
specialized palliative care services. These specialized services can be provided by 
palliative care units at district hospitals or at the tertiary level.

p Inpatient and outpatient palliative care clinics at the secondary and tertiary levels serve 
mainly as training and referral centres for the management of complex cases and 
supervision of the other levels of care.

p The cancer palliative care services should be integrated with services for the prevention, 
early detection and treatment of cancer, as well as with other related programmes and 
initiatives.

adopt a team approach 
Strong leadership and overall programme management should ensure that local managers and 
health-care providers work in multidisciplinary teams across the health system, and coordinate 
closely with community leaders and organizations involved in the programme, in order to 
achieve a common goal. The composition of the palliative care team will vary depending on 
the objectives of the programme, and the health-care professionals available. 

In general, palliative care requires a strong network of trained health-care practitioners, 
community leaders, traditional healers, and family caregivers with specific roles and functions 
across the different levels of care and within the community.

a Wa Wa ho tool on team building, and additional 
resources on palliative care teams, can be found at
http://www.who.int/cancer/modules/en/index.html www 

i
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Understand the role oF health-care 
provIders 
Health-care providers involved in palliative care may include physicians, nurses, social 
workers, psychologists, spiritual counsellors, volunteers, pharmacists and traditional healers. 
Each can play a useful role.

PHySICIAnS 
Physicians play a crucial role in interdisciplinary palliative care. They must be competent 
in general medicine, competent in control of pain and other symptoms, and must also be 
familiar with the principles of management of the patient’s disease. Physicians working in 
palliative care may be responsible for assessment, supervision and management of many of 
the difficult treatment dilemmas. They may also be responsible for leading the interdisciplinary 
teams. They clearly play an important educational role as they discuss medical management 
decisions, and should regard research, and the critical application of research findings, as 
an integral part of their work. 

In countries where there are as few as one physician to 50 000 people, it is unrealistic to have 
this scarce resource devoted totally to palliative care. By incorporating palliative care into 
the services provided by all doctors dealing with cancer patients (gynaecologists, surgeons, 
radiotherapists, paediatricians etc.), as well as including it in the undergraduate curriculum, 
wider, but less expert coverage can be obtained. 

nuRSES 
The nurse is the team member who will typically have the greatest contact with the patient. 
This prolonged contact gives the nurse a unique opportunity to know the patient and the 
caregivers, to assess in depth what is happening and what is of importance to the patient, 
and to assist the patient to cope with the effects of advancing disease. The nurse’s expertise 
in providing physical and emotional care to the patient, symptom management, patient and 
family education, and in organizing the patient’s environment to minimize loss of control, 
is critical to palliative care. Nurses are able to work closely with patients and families to 
make appropriate referrals to other disciplines and health-care services. In some settings, 
where the number of doctors is small, nurses may lead the multidisciplinary team and be 
responsible for the provision of all aspects of palliative care. In such settings, nurses need 
specialist training that is appropriate to the cultural and economic circumstances in which 
they work. Nurses in many settings play a role in providing public and volunteer education 
about palliative care. 
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SOCIAL WORKERS And PSyCHOLOGISTS
The role of the social worker or psychologist is to help the family and patient deal with the 
personal and social problems of illness and disability, as well as to provide support during 
the progression of the disease and the bereavement process if the patient is at the end of 
life. The social worker’s assessment helps define the patient’s and family’s needs from a 
psychosocial perspective, and helps anticipate problems within the family that may result from 
dysfunction and financial difficulties, particularly as the family begin planning for the future. 
Social work and psychology are both instrumental services. They may offer such interventions 
as referral to needed community services, emotional support (including individual counselling 
of patients and family members) and bereavement counselling.

SPIRITuAL COunSELLORS
The spiritual counsellor should be a skilled and non-judgemental listener, able to handle 
questions related to the meaning of life. Such questions invariably arise for patients and their 
families. The role of the spiritual counsellor is often one of listening, to facilitate recollection 
of the past and growing readiness for what lies ahead. The spiritual counsellor also often 
serves as a confidant and source of support for those with a religious tradition, organizing 
religious rituals and sacraments that are meaningful to them. Spiritual counsellors need to 
be trained in end-of-life care.

VOLunTEERS
The role of the volunteer within the palliative care team will vary according to the setting. 
In some low- or middle-resource settings, volunteers may provide most of the care for 
the patients. Volunteers are included in hospice and palliative care teams with the aim of 
assisting health-care professionals to provide the optimal quality of life for patients and 
families. Volunteers come from all sectors of the community, and often provide a link between 
health-care institutions and patients. Incorporating volunteers in a palliative care team 
brings in a dimension of community support and community expertise. With the appropriate 
training and support, volunteers can provide direct service to patients and families, help 
with administrative tasks, or even work as counsellors. They can also take on several other 
roles, such as raising awareness, providing health education, generating funds, helping with 
rehabilitation, or even delivering some types of medical care.

PHARmACISTS
Drug therapies are a major component of symptom management in palliative care, so the 
pharmacist plays an important role. The pharmacist ensures that patients and families have 
access to the essential drugs for palliative care. The pharmacist’s expertise is also needed 
to support the health-care team by providing information on drug doses, drug interactions, 
appropriate formulations, routes of administration, and alternative approaches.
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Morphine and other suitable medicines are necessary for palliative care. In many low- and 
middle-income countries, access to medicines is limited not only by the general lack of 
pharmacists to dispense medications, but also by the relatively high cost of medicines which 
makes them unaffordable for many cancer patients. For these reasons, pharmacists, even 
those with fairly basic skills and limited training are vital to palliative care service delivery. 
They can constitute analgesic medicines from the starting materials, like morphine powder, 
which is very cheap. Furthermore they can play a role in the management of an adequate 
distribution system for home care patients.

TRAdITIOnAL HEALERS 
The role of traditional medicine and traditional healers is well recognized. Worldwide, about 
two thirds of cancer patients resort to some form of complementary or alternative therapy 
(Ott, 2002). In most settings, traditional healers do not usually become members of the 
palliative care teams. Nevertheless, there should be scope for an open discourse between 
health-care providers and traditional healers with a view to coordinate their efforts to address 
the needs of patients and their families, in a sensitive and respectful way, taking into account 
the diverse cultures of communities and individuals.

create pallIatIve care teams
Figure 3 illustrates the distribution of professionals and community caregivers in palliative 
care teams at the different levels of care in a low- or middle-income country. This model 
assumes that the following conditions apply:
p At tertiary level, all physicians and nurses dealing with cancer patients will get basic tertiary level, all physicians and nurses dealing with cancer patients will get basic tertiary level

training in managing pain and other symptoms, and in providing psychosocial support. 
In complex cases, they will refer patients to a specialized team composed of a physician 
specialized in palliative care, a nurse, a part-time social worker (or psychologist) and a 
pharmacist. This team will also act as a national reference and training group.

p At secondary level, all physicians and nurses dealing with cancer patients will get basic secondary level, all physicians and nurses dealing with cancer patients will get basic secondary level
training in managing pain and other symptoms, and in providing psychosocial support. 
In complex cases, they will refer patients to a specialized team composed of a physician 
and/or nurse specialized in palliative care, a part-time social worker and a pharmacist. 
This team will also act as a district reference and training group.

p At primary level, all nurses dealing with cancer patients will get basic training in primary level, all nurses dealing with cancer patients will get basic training in primary level
managing pain and other symptoms, and in providing psychosocial support. In complex 
cases, they will refer patients to a specialized team at the secondary or tertiary level. 
The specialist nurses in the primary-level teams will be trained to train and supervise 
community leaders, family caregivers and traditional healers.
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Across the levels of care, services can be provided through inpatient care, outpatient care 
and home-based care.

InPATIEnT CARE
In low-income countries, where a stand-alone unit for inpatients would be relatively cost-
intensive, a specialized palliative care team is an effective way of providing palliative care 
services to inpatients in a variety of health-care settings. A specialized team may be more 
sustainable than a free-standing unit. 

A palliative care team is typically composed of a physician trained in palliative medicine, at 
least one clinical nurse and a part-time social worker, all supported by adequate administrative 
staff. Such a team has no dedicated beds of its own but advises on every aspect of palliative 
care. This approach makes it possible to provide palliative care consultations to a large 
number of patients, in a hospital or nursing home. It is an ideal way of providing specialist 
care while at the same time training the large numbers of physicians and nurses with whom 
the team interacts. 

Community level 
Community leaders, traditional healers and family caregivers, 

who are trained to provide basic home-based care, and who are supervised by 
primary care level nurses.

Primary care level
nurses trained in basic palliative care who are supervised 

by the district level and who train and supervise community volunteers and family caregivers.by the district level and who train and supervise community volunteers and family caregivers.by the district level and who train and supervise community volunteers and family caregivers.by the district level and who train and supervise community volunteers and family caregivers.

Secondary care level
(district hospital)

specialist palliative care team: physician, nurse who supervises primary pecialist palliative care team: physician, nurse who supervises primary pecialist palliative care team: physician, nurse who supervises primary pecialist palliative care team: physician, nurse who supervises primary 
health-care clinics, part-time social worker and pharmacist.health-care clinics, part-time social worker and pharmacist.health-care clinics, part-time social worker and pharmacist.health-care clinics, part-time social worker and pharmacist.

Tertiary care levelTertiary care levelTertiary care levelTertiary care level
(national or regional hospital)(national or regional hospital)(national or regional hospital)(national or regional hospital)

specialist palliative care team: physician, nurse, part-time social worker and pharmacist. pecialist palliative care team: physician, nurse, part-time social worker and pharmacist. pecialist palliative care team: physician, nurse, part-time social worker and pharmacist. pecialist palliative care team: physician, nurse, part-time social worker and pharmacist. 
All physicians and nurses dealing with cancer patients provide basic palliative care, All physicians and nurses dealing with cancer patients provide basic palliative care, All physicians and nurses dealing with cancer patients provide basic palliative care, All physicians and nurses dealing with cancer patients provide basic palliative care, 

supervised by the specialist team.supervised by the specialist team.supervised by the specialist team.supervised by the specialist team.

Figure 3. Network of palliative care teams across the levels of 
health-care 
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OuTPATIEnT CARE 
In some developing countries, the day-care unit or outpatient unit performs the important role 
of offering low-cost care to people who are not too sick to attend. It also offers an opportunity 
to review a patient’s need for periodic procedures (such as draining pleural effusions or 
ascites), and to train the patient’s family in how to provide care. Often, day-care services 
may focus on providing respite for relatives by ensuring that patients get medications and 
food, and have their physical, psychological and spiritual needs met. 

HOmE-bASEd CARE
In high-income countries, home-based care services are usually more resource-intensive 
than in low- and middle-income countries. They often operate from a specialist palliative 
care unit or hospice, and sometimes provide round-the-clock coverage.

In low- and middle-income countries, where patients usually prefer to die at home, home-
based care is generally more acceptable and affordable than hospital care. For example, with 
the support of local nongovernmental organizations, the Ministry of Health of Uganda has 
included pain relief and palliative care in a home-care package, based on a needs assessment 
of patients and their caregivers. Services include essential drugs for the relief of pain and 
other symptoms, as well as the provision of food for the patient, and support for the patient’s 
family (Logie and Harding, 2005).

A variety of models of home-based palliative care are currently being implemented in low-
resource countries. A popular approach in low-resource settings, where the number of people 
needing care is high and the number of nurses and doctors available to provide that care is 
low, is to provide care through community caregivers or volunteers who are supervised by a 
nurse trained in palliative care. The Neighbourhood Network in Palliative Care in Kerala, India, 
and the Hospice and Palliative Care Association of South Africa, for example, have developed 
community-based, home-based care along these lines.

Ideally, any model of home care will have strong links to an inpatient facility for patients 
requiring more intensive palliative care for symptom control or for terminal care.

examples of models for organizing palliative care 
services can be found at 
http://www.who.int/cancer/modules/en/index.html www 

i
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edUcate caregIvers
In order for a palliative care programme to be successful, education and training in palliative 
care need to be tailored to meet the objectives and priorities identified in the plan. An 
effective education programme will ensure that appropriately trained programme managers 
and health-care practitioners exist across all levels of care. Because the complexity, scope 
and coverage of care differ at different levels of services, health-care providers working at 
different levels need different types of training. 

For example, if the palliative care plan calls for home-based care services in a target area, 
the educational efforts should concentrate on raising awareness in the target community, and 
training health-care workers, community leaders and family caregivers in basic home-based 
care. The health-care workers at the community level should be trained and supervised by 
professionals from the district level.

For a palliative care programme to be effective, education needs to be synchronized with the 
introduction of the new services, which will include making oral morphine and other essential 
medications available. Health workers trained in palliative care often get discouraged because 
they lack the necessary resources to carry out their work. A viable option is to organize 
in-service training in the target area for the palliative care teams, with the support of the 
local authorities. With this type of training, health-care providers remain connected to their 
working environment and contribute to organizing and implementing the needed palliative 
care services as the team jointly progresses in its learning activities.

When initiating a palliative care programme in a low- or middle-income country, education and 
training should be provided for all health workers in the target area. The following steps will 
ensure that priority services for the majority of patients are in place in a relatively short time:
p First, provide basic training (20–40 hours) for the health-care providers working at the 

primary and community levels.
p Second, provide intermediate-level training (60–80 hours) for the physicians and nurses 

working at the secondary and tertiary levels, who are dealing with cancer patients.
p Third, provide proficiency (specialized) training (3–6 months) to the specialized teams 

or palliative care units at the secondary and tertiary levels.
p Finally, provide undergraduate training in medical and nursing schools.

Palliative care services require skills in the following areas:
p communication
p decision-making 
p management of complications of treatment and the disease
p management of pain and symptoms 
p psychosocial care for the patient and family 
p spiritual understanding and approaches
p care of the dying 
p bereavement care.
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For each of these sets of skills, innumerable educational modules have been developed for 
the wide range of health-care professionals who are involved in palliative care. For example, 
such educational materials exist for community health-care workers and volunteers, and for 
nurses, physicians, medical students, pharmacists, health managers and policy-makers.

EduCATE fAmILy And 
VOLunTEER CAREGIVERS
The empowerment of family members and 
volunteers to be effective palliative caregivers 
may be the most realistic approach for meaningful 
coverage, especially in rural areas. Family 
members and volunteers can also sensitize 
relevant local and national governmental 
organizations to the need for palliative care. 
In order to provide appropriate home care, the 
training of families and volunteers needs to 
focus on personal care, personal services, social 
companionship, and applied medical care. 

links to e-learning courses and publications on palliative 
care education for health professionals and caregivers can 
be found at 
http://www.who.int/cancer/modules/en/index.html

www 
i

palliative care training materials developed by Who
(Integrated management of adolescent and adult Illness 
and Integrated management of childhood Illness) are 
available to download from 
http://www.who.int/hiv/capacity/modules/en/index.html

www 
i
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Example of a nongovernmental 
initiative to train volunteers in 
community-based palliative care 

IndIa 

The Neighbourhood Network in Palliative Care (NNPC) in Kerala, India, 
is a successful programme that involves volunteers at various levels. 
Under the programme, people who can spare at least 2 hours per week 
to care for the sick in their area are enrolled in structured training 
(16 hours of interactive theory plus 4 days of clinical practice under 
supervision, with an evaluation at the end). On successful completion 
of this ‘‘entry point’’ training, the volunteers are encouraged to form 
themselves into groups of 10–15 people per community. Each group 
then works to identify the problems of the chronically ill in their area 
and to organize appropriate interventions. These NNPC groups are 
supported by trained doctors and nurses. The NNPC groups work closely 
with existing palliative care facilities in their area or, if necessary, create 
such facilities themselves. Volunteers from these groups make regular 
home visits to follow up the patients seen by the palliative care team. 
Volunteers also identify patients in need of care, and address a variety 
of non-medical concerns, including financial problems, organizing 
programmes to create awareness in the community and raising funds 
for palliative care activities.

Source: Kumar S (2007) Kerala, India: a regional community-based palliative 
care model. Journal of Pain and Symptom Management, 33:623–627.Journal of Pain and Symptom Management, 33:623–627.Journal of Pain and Symptom Management
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EduCATE PATIEnTS
Patients have a right to know what 
choices they have at the end of life, 
and to know how to demand better 
management of pain and control of 
other symptoms. They need to be aware 
that they do not have to suffer, and that 
appropriate treatment of pain and other 
physical and emotional symptoms can 
dramatically improve their quality of 
life. Patients and families need to know 
what services can allow patients to be 
cared for at home instead of in hospital, 
enabling them to make choices about 
quality of life and, when dying, place 
of death.

edUcate the general pUblIc and 
polIcy-maKers
In order to increase the likelihood of reaching people who need palliative care with the 
required services, it is important for the general public to understand what palliative care is, 
who should be referred for services, what those services are, and how patients and families 
may benefit from palliative care programmes. The general public can play a role in palliative 
care, for example, by volunteering to help teams of health professionals. Before volunteering, 
however, people need to know how they can help.

It is particularly important for policy-makers to understand that palliative care is part of the 
continuum of care of cancer and other diseases, that it can be integrated into the existing 
health-care system at a relatively low cost, and that it requires opioids to be available across 
all levels of care. 

The media need to be involved in disseminating reliable information of educational value, 
while avoiding sensationalism. This can be achieved by putting journalists in touch with 
patients with advanced illness who wish to talk about the importance of pain relief to their 
quality of life. Safeguards should be put in place to ensure that the media respects the dignity 
and rights of patients and their families. The media should also be informed of the needs of 
patients and their families for support and care.

Example of a nongovernmental initiative 
to deliver home-based palliative care 

argentIna 

Since 1985, LALCEC San Nicolas – the Palliative Care Programme of the Medical Since 1985, LALCEC San Nicolas – the Palliative Care Programme of the Medical 
Federation of Buenos Aires (FEMEBA) Foundation – has been delivering palliative 
care in San Nicolas, Argentina, with a team of two anaesthesiologists, one 
psychologist, one social worker and five to seven trained volunteers. All the team 
members work on a voluntary basis. Most of the patients are from low-income 
groups, and care is free; medications and administrative expenses are funded 
by charities. The volunteers, under the supervision of the team physicians, 
assess patients at home and collect data on the evolution of treatment. They 
also educate the family about analgesic use and treatment issues. Treatments 
are delivered according to WHO guidelines. Patients are provided with 
opioid analgesics for oral use, prepared by the team or at a public pharmacy 
(6 mg/ml morphine or 10 mg/ml methadone in aqueous solution).

Sources: Wenk R et al. (1991). Argentina´s WHO Cancer Pain Relief Program: a patient 
care model. Journal of Pain and Symptom Management, 6:40–43. Additional information Journal of Pain and Symptom Management, 6:40–43. Additional information Journal of Pain and Symptom Management
provided by Roberto Wenk, Medical Federation of Buenos Aires Foundation, Argentina.
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ensUre the avaIlabIlIty 
oF essentIal drUgs For 
the management oF paIn 
and other symptoms 
A national palliative care plan must include policy 
measures to provide the wide range of drugs required 
to manage the common symptoms of cancer, including 
pain, nausea, vomiting, delirium, agitation, insomnia, 
fatigue, depression and anxiety. These drugs should 
be included in an essential medicines list to ensure 
that decisions regarding resources are based on the 
medical needs of the majority of the population.

The preparation of an essential drugs list and a palliative 
care protocol should be done by a multidisciplinary 
team. These documents should be mandatory, and 
should apply nationally to the selection of palliative 
care medicines in all private and public institutions. 
WHO provides a model list of essential medicines 
(WHO, 2007), including palliative care drugs, as a guide 
for countries to develop their own essential drugs list. 
Also, the International Association for Hospice and 
Palliative Care has recently published a list of 34 drugs 
that experts consider essential for palliative care.

Various governments have adopted palliative care drug 
lists. National drug policies should also address the 
handling of medications. Guidelines produced by the 
Ministry of Health of Uganda provide an example that can 
be used as a model (Ministry of Health of Uganda, 2001).

Fear of the misuse of opioids sometimes obstructs the 
medical use of these drugs. Law-makers and even health 
professionals are often insensitive to this problem.

The medical need for opioid analgesics is clear, and 
guidance is available to help governments develop a 
national policy for palliative care drugs, specifically 
opioids (WHO, 1996; WHO, 2002b). 

UGANDA
Uganda is the first African country to prioritize palliative 
care in its National Health Plan (2001–2005). It has made oral 
morphine freely available to those districts that have specialist 
palliative care nurses or clinical officers, and has promoted 
morphine use down to the village level. Because doctors are 
scarce in rural areas, Uganda has passed laws that allow 
nurses to prescribe morphine. There are no limits to the number 
of days or doses which doctors or trained nurses and clinical 
officers can prescribe within the hospice setting, although the 
doses available are weak. Doses of 5 mg/ml are available to 
community nurses outside the hospice setting. The programme 
is in its early stages but it is a working model of morphine 
access achieved through policy, legislative and clinical efforts.

Source: Jagwe JGM (2002). The introduction of palliative care in Uganda. 
Journal of Palliative Medicine, 5:160–163. 

INDIA
Pain relief and the availability of morphine were designated 
priorities in the National Cancer Control Programme in India in 
1992. The Ministry of Health convened national workshops to 
ascertain why morphine use was not being implemented. The 
assessment of opioid availability revealed that stringent state 
laws and the multiplicity of licences were significant barriers. 
Gradually, the situation has changed. By 2002, a total of 7 out 
of 28 states or territories had adopted a model rule to make 
morphine available for palliative care. 

This rule has, however, been implemented successfully only in 
Kerala. In Kerala, the state government simplified the licensing 
process and stipulated that for morphine to be available from 
a health centre there must be at least one physician at the 
health centre with at least one month of practical experience 
in palliative care. As well, the national drugs controller 
exempted palliative care programmes from needing a drug 
licence, thereby eliminating the need for a pharmacist. Kerala 
established an integrated palliative care network consisting of 
about 50 small programmes, thus creating a system to facilitate 
the distribution of morphine for palliative care.

Sources: Joranson DE, Rajagopal MR, Gilson AM (2002). Improving 
access to opiod analgesics for palliative care in India. Journal of Pain and 
Symptom Management, 24:152–159 and Rajagopal MR, Venkateswaran C Symptom Management, 24:152–159 and Rajagopal MR, Venkateswaran C Symptom Management
(2003). Palliative care in India: successes and limitations. Journal of Pain 
and Palliative Care Pharmacotherapy, 17:121–128. and Palliative Care Pharmacotherapy, 17:121–128. and Palliative Care Pharmacotherapy

ROMANIA
The reform of drug control policy for palliative care in Romania 
reflects a government-sponsored effort to undertake a 
fundamental, guideline-based, comprehensive assessment 
of drug control policy, with the aim of addressing regulatory 
barriers and improving access to opioids for pain relief and 
palliative care. The ultimate goal of the Romanian Ministry 
of Health Commission in revising the national opioid control 
policy was to improve patient access to opioids for pain relief. 
The Romanian process serves as a positive example of how 
outdated and restrictive national anti-narcotic laws can be 
reformed into legislation that embodies the principle of balance: 
retaining essential control over the security and distribution of 
controlled substances, while allowing physicians to practise 
modern medicine and provide palliative care for their patients.

Source: Mosoiu D et al. (2006). Reforming drug control policy for 
palliative care in Romania. Lancet, 367:2110–2117. Lancet, 367:2110–2117. Lancet

Uganda, IndIa, romanIa 
Examples of improvement of 
opioid availability 

Planning step 3
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develop pallIatIve care standards
Palliative care standards should be developed with the wide participation of stakeholders, 
to ensure that palliative care services meet minimum service requirements. Their aim is to 
improve the care provided to all patients with life-threatening illnesses, including vulnerable 
patients such as children and people with low incomes. 

Standards should be based on current evidence of palliative care practice. They should set 
out core functions that are optimal, achievable and measurable. The implementation of 
standards should be monitored regularly. 

Standards should be developed for palliative care because they:
p provide a common understanding of the work to be done and indicate a level of quality 

for service provision;
p help to ensure that the quality of service being provided is maintained as operational 

coverage is extended;
p help the process of continuous improvement of service quality by determining those 

areas of service provision where problems that require remedial attention exist; 
p serve to inform patients and their families of what quality of care they can expect and 

should demand as service users; 
p enable staff to know what they are expected to provide; 
p serve as a resource for palliative care training.

examples of standards of palliative care in various 
countries are available at 
http://www.hospicecare.com/standards/ www 

i
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evalUate and monItor the pallIatIve care plan 
and actIvItIes
Both the development and the implementation of a palliative care plan need to be monitored and evaluated 
periodically in order to ensure that the objectives of the plan are achieved. Evaluation requires careful design 
and planning. This should start early in the process of programming the implementation of activities. A 
basic information system needs to be put in place early on so that the necessary data for monitoring and 
evaluation are collected on a regular basis. 

The performance of palliative care activities can be evaluated using the quality improvement framework 
described above (see page 12). Guidance is available on monitoring and evaluating cancer control programmes, 
including palliative care, using the quality improvement and the system model frameworks (WHO, 2002a). 

No matter which framework is used, the evaluation plan needs to define clearly:
p who will evaluate the implementation of palliative care activities; 
p what will be evaluated;
p what will be the core indicators (measures) and their respective standards (values set by stakeholders);
p how will the evaluation be designed and carried out to ensure credibility;
p how will the results of the evaluation be used to improve the performance of palliative care activities.

Table 6 gives examples of structure, process and outcome indicators, and related standards, for use in 
evaluating palliative care activities.
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Table 6. Examples of structure, process and outcome indicators, 
and their associated standards, for use in evaluating the fully 
established activities of a cancer palliative care programme 

Core indicators Standards
STRUCTURE

• Policies and regulations include palliative care as a key component of national cancer control Official documents, laws, 
regulations, guidelines and 
manuals published, updated 
and available

• Funding and service delivery models established to support the provision of cancer palliative care in all 
settings where patients receive care 

• Opioid prescribing laws and regulations for pain relief

• List of essential medications for palliative care 

• Network of health-caregivers across the different levels of care Accreditation of palliative care 
services delivery at all levels 
of care

• Network of community leaders and caregivers trained and motivated to provide good quality palliative 
care services, including home-based care

Accreditation of community 
based-care initiatives 

• Communities that own and support palliative care services Mapping of communities 

• Educational courses that provide:
- core knowledge and skills to practising health-care professionals across all levels of care 
- expert knowledge and skills to a few selected health-care professionals to lead palliative care 

services at the secondary and tertiary levels 
- undergraduate palliative care education for health-care professionals (physicians, nurses, 

pharmacists, social workers)

Undergraduate and 
postgraduate courses 
available, including in-service 
training for health-caregivers 
across all levels of care 

PROCESS

• Number of advanced cancer patients receiving palliative care according to established standards

• Number and type of trained health-care professionals at the different levels of care qualified to provide 
palliative care according to established standards

• Proportion of advanced cancer patients who get early palliative care according to established standards >80%

• Proportion of advanced cancer patients who get palliative care according to established standards >80%

• Proportion of advanced cancer patients receiving home-based care provided by trained caregivers >80%

• Proportion of advanced cancer patients receiving home-based care who need to be referred for 
specialized palliative care services at the secondary and tertiary levels

<20%

• Proportion of family caregivers who get psychosocial support through the course of the disease, and 
through bereavement care, according to established standards

>80%

OUTCOME

• Proportion of advanced cancer patients who get timely relief from pain and other physical, psychosocial 
and spiritual problems

>80%

• Proportion of caregivers of advanced cancer patients who get timely relief from psychosocial and 
spiritual problems 

>80%
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Conclusion

Palliative care is a key component of an overall cancer control plan and 
programme. It responds to the needs of advanced cancer patients and their 
families. Palliative care services should be linked to cancer prevention, early 
detection and treatment strategies in order to respond to all the cancer priority 
needs in a community and make the best use of scarce resources.

A cancer palliative care programme should also be part of a broader palliative 
care strategy that addresses all patients with chronic life-threatening 
conditions. 

Evidence-based standards of palliative care services, focusing on improving 
clinical and organizational knowledge and practice are needed in all settings. 
Simple and low-cost public health models of palliative care can be implemented 
to reach the majority of the target population, particularly in low-resource 
settings, where the majority of cases are diagnosed in late stages. These 
models consider the integration of palliative care services in the existing 
health system at all levels of care, but with special emphasis on community- 
and home-based care. They involve the public and the private sector, and are 
adapted to the specific cultural, social and economic settings.

COnCLuSIOn

This module on palliative care is intended to evolve 
in response to national needs and experience. WHO 
welcomes input from countries wishing to share their 
successes in palliative care. WHO also welcomes 
requests from countries for information relevant to their specific needs. 
Evidence on the barriers to cancer palliative care in country contexts – and 
the lessons learned in overcoming them – would be especially welcome 
(contact at http://www.who.int/cancer).

requests from countries for information relevant to their specific needs. 

Palliative Care

Knowledge into Action
Cancer Control

WHO Guide for Effective Programmes
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on all important aspects of effective cancer              
control planning and implementation. 
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