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Abstract

:

Due to the increasing number of intensified extreme events, post-recovery has become a serious challenge worldwide. The common issues faced during the recovery process are fragmentation and coordination problems, the lack of capacity and commitment and the variations in recovery. This study explores the conflicts between various stakeholders via NVivo, based upon the recovery process in Typhoon Morakot. A qualitative analysis was conducted with the software NVivo 10; the findings showed the following: the stakeholders include the government t, the non-profit organisations (NPOs) (mainly charity funds) and the people. For short-term sheltering and long-term settlement, the government plays the leading role in the rebuilding work, supported by NPOs. However, this study discovers that people are disappointed with the government’s rebuilding efforts. As a result, people opt to self-rescue management. Furthermore, the supplementary NPOs sometimes play leading roles in the rebuilding, resulting in conflicts between people. Overall, the government does not take quick and proper actions, resulting in the delay of the rebuilding progress and the dilemma of role misallocation of various stakeholders. As a whole, post-disaster recovery should take the local victims’ preferences into consideration and this might be helpful to speed up the recovery process.
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1. Introduction


Post-disaster recovery has become a serious challenge worldwide, as global environmental change has intensified extreme events and had a dramatic impact. The four phases of the disaster model—mitigation, preparedness, response and recovery—help a country prepare for and respond to a disaster. Recovery is the last phase of the disaster but it is perhaps the most critical phase for reconstruction issues [1]. The recovery can be divided into two types: short-term recovery and long-term recovery. Short-term recovery starts right after the disaster and provides critical sustained resources and shelter for the victims [2]. Long-term recovery might continue for months and years and involve many different stakeholders to reconstitute services, housing and community restoration [3]. Recovery processes are complicated and varied and the overall recovery framework might confront various challenges, particularly with the increase in the intensity and number of disasters. The most common issues faced during the recovery process are fragmentation and coordination problems, a lack of capacity and commitment and variations in recovery [4].



During the long-term recovery phase, communities must access and deploy a range of public and private resources and such process could involve multiple stakeholders, as groups and organizations have some responsibility to act [5]. The common stakeholders during the recovery process might be the government, non-profit organisations (NPOs) and the people [6]. There is a vast body of literature that discusses government–non-profit relations including supplementary, complementary and adversarial relations [7]. The four particular features of government–non-profit sector relations that were identified in Young’s study include multilayer, dynamic, complementary and traditional contexts. The government–non-profit sector relations are multi-layered and such relations have to explore based upon a diversity point of view [8]. The relations might change from complementary to adversarial over time. Every country emphasizes that the government–non-profit sector relation is complementary for some particular types of work that must rely on the government or the non-profit sector. Last but not least, the combination of such government–non-profit relations might vary depending on the historical and traditional backgrounds [9,10].



Governments and non-profit actors might predominantly drive most of the decisions during the recovery process and this can be regarded as multi-level urban governance [11]. Multi-level urban governance is derived from the traditional concept of urban governance, while the main difference between the two lies in the emphasis of multi-level urban governance on collective actors and the implementations of decisions. The principles of multi-level urban governance include destabilization of policy making, deinstitutionalization of policy making and challenge to parliamentary democracy. Governance means a diversified and complex decision-making alliance. The government should not be the only actor to make a decision. In fact, the function of the government is participatory rather than authoritarian leadership. The transformation of ruling to governance can be interpreted as the transformation from highly institutionalized and centralized to improvisational and co-operative. Multi-level urban governance can help to form a more democratic society [12].



In 2009, Typhoon Morakot brought serious floods and landslides in the southern and eastern parts of Taiwan. The dramatic disaster not only revealed the limitations of the national planning and preservation strategy but also exposed the inadequate reconstruction ability. During the recovery phase, many arguments and complaints came from the bottom and such conflicts extended to fights in the end. According to the survey conducted by Delta Electronics Foundation in 2010, over 50% of people were unsatisfied with the government’s work during the recovery phase. Therefore, the current study attempts to identify the influential stakeholders and the contradictory events happened during the recovery process and further propose potential improvements for the future. This study applies NVivo 10 to explore the conflicts that occurred between various stakeholders during the recovery process after Typhoon Morakot based upon the multi-level urban governance concept. Section 2 presents the literature review regarding the government–non-profit relations. The following section presents the research design and the conceptual model and methods are explained. Section 3 presents the dataset including the data source and data selection. Section 4 presents the results based upon the findings from NVivo 10 and Section 5 presents the discussion. The paper then gives the conclusion in the last section.



The Relations between the Government, the NPOs and the People


The study uses the stakeholder theory, government–non-profit relation and multi-level urban governance to explore the disagreements between multiple stakeholders during the recovery process.



The discussion among stakeholders has arisen attention in various fields such as public and management, medical, environmental planning and so forth. [13,14,15]. The definition of a stakeholder is quite similar in these fields. According to Freeman, the definition of a stakeholder is any individual or group who can affect or be affected by the outcome of the organization’s objectives [16]. Bryson defined the term stakeholder as any person or organization that might demand the organization’s attention or be affected by its achievements [17]. Eden and Ackermann proposed that stakeholders are people or groups with the ability to respond to, negotiate with or change the outcome of the organization [18]. There are similar elements from the definitions mentioned above, namely, that they involve people or groups. In addition, both people and groups might have the power to affect or be affected by the organization. In the reality, all three parties—individuals, groups and organizations—are involved or affected or have partial responsibility to act, as no one is fully in charge [19].



The government and non-profit sectors might predominantly drive most of the decisions during the recovery process and become the key to the success of the recovery process [11]. There are three kinds of partner relationship between the government and non-profit relations: supplementary, complementary and adversarial [7]. Within the supplementary relation, both NPOs and people are regarded as fulfilling the demand for public goods left unsatisfied by the government [20,21]. There is a significant inverse relation between the government and the non-profit sector, as the more responsibility taken by the government, the less demand there is for the collective voluntary group. Within the complementary relation, there is a partnership between the government and the non-profit sector and the expenditure of both grow in the same direction [22]. Within the adversarial relation, the non-profit sectors tend to force the government to make improvements to further maintain its accountability to the public [23].



In order to explore the government–non-profit relation, this study applies the “bases of power–directions of interest diagram” and “stakeholder–issue interrelationship diagram” in the following investigation [19]. The bases of power–directions of interest diagram is built on the power versus interest grid and includes a stakeholder influence diagram and involves looking more closely at each of the stakeholder groups, including the most influential or central stakeholders. The purpose of the bases of power–directions of interest diagram is to identify the most influential or central stakeholders through examining each involved stakeholder [24]. On the other hand, the application of the stakeholder–issue interrelationship diagram can identify each stakeholder’s particular issue of interest and the relationships between the stakeholders within the issue [25]. Based on the two diagrams, the actual or potential areas for cooperation or conflict can be determined.



In addition, there are increasing discussions related to global climate change and multi-level urban governance. According to the case studies in England and Germany, there are four types of multi-level urban governance for dealing with global environmental change: self-governing, provision, authority and enabling [26]. Self-governing indicates that the local governments have complete power in the decision-making process. Provision indicates that the local governments play the role of supplying goods and labour. Authority indicates that ruling is the main approach, while enabling indicates a public–private partnership. However, the power that affects the decision-making process is still undetermined [27,28,29]. In addition, the interactions between the cross levels have not been explored yet [30,31,32]. Under the severe changes in the global environment and institutions, the interactions between formal and informal power might be critical in disaster management [33].



According to Pahl-Wostl [34], multi-level urban governance can be divided into three aspects based upon the actors involved: hierarchical style, network style and market style. Within the hierarchical style, the ruling procedure is based upon formal regulations and sanctions, which can be regarded as authoritarian. Therefore, the motivation of subordinate is based on the fear of punishment and the dominant actor type is the government. Network style is operated by non-official institutions based upon the trust and volunteering agreement and the dominant actor type is NPOs. Within the network style, the government becomes one of the partners in a network society. The market style is right in the middle of the hierarchical style and the network style and is based upon the material benefits and the dominant actor type is the private sectors. Conflicts have been identified between various aspects of multi-level urban governance [35,36].





2. Research Design


2.1. Conceptual Model


This study was based upon the various theories, frameworks and models to investigate government–NPO relations during the recovery process. This study aimed to identify the powerful and influential stakeholders during the recovery process after Typhoon Morakot based upon the conflicts between the stakeholders. Based on past studies, the key stakeholders might include the government, NPOs and the people. Therefore, this paper applied NVivo 10 to analyse conflicts within the various government–NPO sector relations, including between the government and the people, the people themselves and the NPOs and the people (Figure 1).




2.2. Methods


This study applied the “non-numerical unstructured data indexing, searching and theorizing” function of NVivo 10 to gather various decisions (the governments, the NPO and the people) after Typhoon Morakot. In NVivo 10, there are five functions: code-and-retrieve, the rule-based theory-building system, an index-based approach, logic-based systems and the conceptual network system [37]. This study only applied the code-and-retrieve and rule-based theory-building system functions to analyse the relationships between different stakeholders. The concept of code-and-retrieve is able to cut a long paragraph into sections and further categorizes the same words, while the rule-based theory-building system is able to link various words and further establishes a hierarchical framework and removes propositions or assertions.



The processes ‘code-and-retrieve’ and the rule-based theory-building system can be divided into six parts, including imported resources, links, nodes, queries, relationships and models (Figure 2). The imported resources can be divided into four kinds: documents, pictures, audio and video. In the very beginning, all imported resources were regarded as original codes and were then categorized into tree nodes. Afterwards, the query provided various functions for the further analysis of texts including keyword search, word frequency, conditional coding, matrix coding, composite coding and coding control. The results were based upon the relationships found between the texts.





3. Dataset


In August 2009, Typhoon Morakot brought more than 60% of the average rainfall (about 2440–3270 mm) and hit both the southern and the eastern parts of Taiwan. The super-large torrential rainstorm caused the largest flooding event of the past 50 years. The railway and highway traffic were interrupted, the river embankment collapsed and farmlands, fields and houses were washed away. The most tragic event was the landslide that buried Xiaolin village in southern Taiwan. Xiaolin village can be divided into two parts, the north and the south. The landslide wiped out the northern part, as it was located at a relatively low elevation. According to the statistical data, over 600 residents were buried alive while 150 residents were transported to safety after the disaster. After the hit, the recovery challenged every stakeholder in Taiwan, including the government, the NPOs and the people. The resettlement was done from February 2010 to December 2011. In order to analyse the outcomes of the recovery process appropriately, this study applied data mining to independent media data to perform the following analyses.



3.1. Data Source


In Taiwan, “Morakot’s Independent News” (www.88news.org) is a Web 2.0 Internet-based method that was developed right after Typhoon Morakot to speed up information exchange and cooperation. News reported in “Morakot’s Independent News” focuses on reconstruction processes in disaster areas. Therefore, this study believes that this media source can provide abundant information regarding the decision-making processes involved in reconstruction.




3.2. Data Selection


Typhoon Morakot happened from 6–10 August 2009 and had serious impacts, causing serious flood disasters and landslides in middle and southern Taiwan. In order to carry out a comparative analysis between different stakeholders, this study applied data mining on the dates between August 2009 and August 2010. This study analysed all the data reported in “Morakot’s Independent News.” Each report was regarded as one particular event. In this study, 581 articles reported in “Morakot’s Independent News” were included.




3.3. Coding Process


Each reported article was regarded as one data point and was coded as an eight-bit including year + month + date. Due to multiple articles being reported in each month, the coding then added up two-bits. For example, there were 35 articles reported in September 2009 and a particular one was number 7, which was reported on 16 September. Therefore, the coder coded that article as 2009091607. Due to there being many kinds of articles reported in the media, particular categories were made to categorize the topics more efficiently, including governmental governance, people self-management, NPO governance, disaster status, mood expression, deliberative democracy, post-disaster reconstruction, institutional principle and others (Figure 3).





4. Results


According to the data processing results, the 581 articles can be divided into topics including governmental governance, people self-management, NPO governance, disaster status, frustration expression, deliberative democracy, institutional principle and others. Among all the topics, disaster status was reported the most with 212 articles (36%). The second most reported topic was people self-management (23%) and following this were governmental governance (17%) and NPO governance (13%) (Figure 4).



During data processing, most the nodes showed correlations between each other due to the conflict of interest between the stakeholders. Therefore, this study further categorized the following conflicts of interest: “conflict between the government and the people,” “conflict between the people,” “conflict between the NPO and the people” and “tripartite conflict.”



4.1. Conflict between the Government and The People


The conflict between the government and the people happens mainly in regard to the basic living subsistence and such could be divided into three kinds of issues: “short-term and long-term settlement” and “resettlement.”



4.1.1. Short-Term and Long-Term Settlement


Three programs were announced by the government regarding short-term settlement: subsidies for the relatives or for housing or for resettlement. The first two programs offer a subsidy to the victims for accommodation during home reconstruction. The third one, resettlement, offers a place for victims to stay without paying any living expense. If any victims do not receive a short-term settlement program, they will not receive any help afterwards. Such short-term settlement programs result in issues regarding living space, school attendance and employment.



There are articles related to such concerns:


“The short-term settlement programs may not be applied to aboriginal families for both school attendance for the young and the elders are used to a gregarious living style. In addition, there is special cultivation for the aboriginals and the settlement place is too far away from their farmlands. Therefore, some aboriginal people make the final decision to stay in tents located right at the elementary school (2009092829)”



“Although some aboriginal accept to stay in the settlement place, employment is the serious issue they are concerned with the most. For aboriginals, the final goal is to go back to the mountains and cultivate farmland in the mountains. Therefore, temporary employment is what they need the most right after the disaster. However, there might not be enough temporary job openings in the short-term settlement place (2010070910)”







In terms of long-term settlement, the government provides three programs: rental subsidy, new house purchase (the government allows the victims to borrow 3.5 million NT dollars and the interest rate can be negotiated with the bank itself) and permanent housing (provided by NPO which cannot be sold in the future). The allocation of permanent housing is based on the house address and household register. However, the aboriginal living style is quite different and this difference might result in a qualification issue when applying for permanent housing.




4.1.2. Resettlement


The most serious impact of Typhoon Morakot was the landslide that buried a whole village—Xiaolin Village. In order to evacuate villages located in relatively high-risk areas, the government proposed a policy to delineate high-risk areas and help the residents to resettle in other relatively safe areas. The residents qualified to apply for permanent housing if their living area was delineated as a high-risk area. However, most the residents were against this policy, as such resettlement might dramatically affect the aboriginal culture. In Taiwan, there are sixteen indigenous tribes and they have all developed specific living styles. However, the resettlement policy overlooks the differences among indigenous people and forces them to stay in the same living space.


“The tribe confronts the issue of not only extreme events but also tribe culture preservation. The population of aboriginal people is relatively less than that of Taiwanese people and this minority might be easily influenced by mainstream culture. Therefore, the living style and the traditional culture have to be preserved. In addition, the tribes need to live close to their ancestors to maintain their culture (2010040405)”









4.2. Conflict between The People


There are two kinds of conflict that happened between the people: the investigation of the village buried by landslides and the main cause of this disaster. The official investigation report made by the academics indicates that the torrential rain was the main cause of the landslide. However, local residents believe the rain should not be blamed for the landslide, for the total rain amount did not exceed the critical threshold.


“The village was buried on the morning of 9 August and in the two days (August 7 to August 9) the rain amount was less than 1500 mm. Therefore, the torrential rain should not be the main cause of the landslide (2010020307)”







Besides the official report, the conflict between people happened during the reconstruction process. People begin to think that the victims were responsible for the tragedy, for they are the ones cultivating and developing in the mountains.


“Who should be responsible for the tragedy? The indigenous people insist on living in the mountains and plant betel nut palm, which resulted in the landslide. In addition, the indigenous people require road development to the deep mountains for cultivation and such development might have further caused the disaster to be more serious. Is it really rational for the victims to ask for national compensation? (2010060508)”







Of course, fights began right after the conflict between people arose. The indigenous people tried to defend themselves and stated that the disaster was caused by greedy Chinese people.


“In the past decades, the Chinese government has spent years cutting down the undisturbed woodlands and such overcutting destroyed the soil and water conservation. In addition, the inter-basin water diversion physically changed the ecological environment in the mountains. The Chinese farmers cultivated betel nuts palm, tea leaves and fruits in the mountains and such over-cultivation should be blamed for the landslide (2010080304).”








4.3. Conflict between the NPO and The People


Tzu-Chi was the main NPO responsible for the reconstruction after Typhoon Morakot, as the governments entrusted Tzu-Chi with the allocation of permanent housing. The cooperation between the government and Tzu-Chi resulted in serious conflicts among the indigenous people. For example, some people did not agree with the religious or standpoint of Tzu-Chi. The permanent housing was built on public owned land and Tzu-Chi took care of all the construction costs. The victims had to exchange their landownership to Tzu-Chi to get permanent housing. Therefore, some people accused Tzu-Chi of accumulating wealth by unfair means.


“The cooperation between the government and Tzu-Chi is beyond understanding for Tzu-Chi enjoys undeserved reputation. In fact, the people might not agree with Tzu-Chi’s work. In addition, there are so many unreasonable rules that regulate the residents in the permanent housing (2010040506)”



“In order to have permanent housing, the residents have to give up their landownership. Such landownership giving up might destroy the relationship between the existing people and their ancestors. Tzu-Chi is destroying the valuable culture and religious values of indigenous people (2010032843)”







Another conflict is based upon the differences in religious beliefs between Tzu-Chi and the indigenous people. There are 400 households (including three different kinds of indigenous people) resettled in Tzu-Chi’s permanent housing. A community convention regulated by Tzu-Chi restricts the indigenous people to hold rituals inside the community. In fact, most of the indigenous people have particular religious, such as ancestral spirits, Catholicism and Christianity.





5. Discussion


In the past, absolute authority was the common impression of the government. However, there has been a dramatic change in this view of absolute authority in past decades and there has been increased participation by the NPOs and the people. However, regarding the recovery work, the government has to take full authority to guide the reconstruction after serious disasters. However, due to financial feasibility, it is quite common for the government to entrust the construction work to an NPO and to let an NPO run the construction. The data mining results show that there have been multiple conflicts between the stakeholders, including conflicts between the government and the people, conflicts between the people themselves and conflicts between the NPOs and the people. People were disappointed with the government and they adopted self-management to recover from the disaster. The NPOs became the subjective promoters during the reconstruction and this resulted in serious conflicts between the NPOs and the people.



According to the results, both negotiation and cooperation should be emphasized among the stakeholders to further help various actors contribute. In fact, the purpose of multi-level urban governance is to help with the coordination of complex issues between actors to achieve more diversified governance. Berardo and Lubell [38] identified that the combination of bottom-up and top-down approaches and the effective connections between formal and informal institutions influence the outcomes of urban governance. In fact, multi-level urban governance is critical in post-disaster recovery, as the recovery might involve complicated actors and events. Effective negotiation and cooperation between actors might speed up the recovery process [39,40,41]. Therefore, examination of the conflicts between multi-level actors including the government, the NPOs and the people might help improve the governance process during post-disaster recovery [42].



The following text presents the potential improvements for future reconstruction based upon the data mining results.



Reconstruction after serious disaster is a social contract between the government and the people. The people have the fundamental right to request care from the government, while the government has the responsibility to take care of the minority. Therefore, the government has to become the planner, the leader and the executer during the reconstruction process. It is impossible to replace it by private organizations or NPOs. The results of data mining show that the government entrusted permanent housing allocation to an NPO and this resulted in varied conflicts. In addition, it is necessary for local governments to cooperate to ensure local demand is taken into consideration.



The NPOs play important roles in the disaster prevention framework. The NPOs help to construct the member list to make sure the population living in the mountains in taken care of. In addition, the NPOs also provide educational propaganda to help the residents prepare for disasters. In fact, educational training can improve the self-management of local residents during or after a disaster.



As a whole, the participation of people in the reconstruction after a disaster should be complimentary and experimental. Although public participation is the most valuable social asset, the government should provide the indicative service. Therefore, NPO and public participation should be regulated by contracts and the government should still be the main executer to make sure the orientation of reconstruction is accurate and appropriate to the local context.




6. Conclusions


Three attributes of stakeholders have been identified: “power,” “legitimacy” and “urgency.” Based upon such features, the government can be regarded as having power and legitimacy and the NPOs can be regarded as having legitimacy and urgency and the people can be regarded as having urgency. The varied features have resulted in serious contradictions among various actors. Typhoon Morakot impacted Taiwan severely and resulted in a long recovery process and the recovery resulted in multiple contradictions between different stakeholders. It is a common approach to apply the public–private partnership to speed up recovery after a serious disaster. However, in this case study, disagreement with the NPO resulted in numerous contradictions and the decisive stakeholder was the government. Landslide events happened rarely and some of the residents in the Xiaolin are indigenous people. Although the findings might be applied to every recovery process, the identification of contradictions between various stakeholders can provide a reference for future recovery.
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Figure 1. Conceptual model. 
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Figure 2. Flow chart of code-and-retrieve and the rule-based theory-building system, Source: [26]. 
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Figure 3. Flow chart of data processing. 
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Figure 4. The classification of articles in “Morakot’s Independent News.” 
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