Chapter 1
Introduction and Summary

The most pressing communications problem at this particular time, however, is the scarcity of radio frequencies in
relation to the steadily growing demand. Increasing difficulty is being experienced in meeting the demand for frequencies
domestically and even greater difficulty is encountered internationally in attempting to agree upon the allocation of

available frequencies among the nations of the world.'

I ntroduction

In February 1992 the International Telecommunic-
ation Union (ITU)—the organization responsible
for harmonizing and regulating international tele-
communication and radio services-will hold a
World Administrative Radio Conference for Deal-
ing with Frequency Allocations in Certain Parts of
the Spectrum (WARC-92). WARCs are interna-
tional conferences that bring together the nations of
the world to coordinate radiocommunication tech-
nologies and services worldwide. WARC-92, the
most wide-ranging WARC since 1979, will seek
ways to designate radio frequencies for many
advanced communication and entertainment serv-
ices, including new mobile radio services, digital
audio broadcasting, high-definition television, and
new services for communication in space. The
decisions made at WARC-92 will determine how
and when these new services will be implemented
and will influence the development of new radio
technologies and applications well into the next
century. The United States, as one of the world
leaders in radiocommunication technology and pol-
icy, has a major stake in the outcomes of WARC-92.

The decisions made at WARC-92 will
determine how and when new radio
services will be implemented and will
influence the development of new tech-
nologies and applications well into the
next century.

In the United States the process of preparing for
a WARC begins years in advance of the actual
conference. Federal Government and private sector

Harry S Truman, Feb. 17, 1950

interests come together to craft the proposals the
United States will present at the conference. The
U.S. preparations for WARC-92 brought together
many diverse interests, including broadcasters seek-
ing to bring digital audio to listeners at home and in
the car; the national security community attempting
to protect frequencies used for aircraft testing;
promoters of innovative mobile services provided
by satellite; and a multitude of other users, e.g.,
amateur radio operators, police and fire departments,
and the makers of microwave ovens and baby
monitors. The task of sorting out and synthesizing
the views of these participants is divided between
the Federal Communications Commission (FCC),
which examines the needs of the private sector and
State and local governments, and the National
Telecommunications and Information Administra-
tion (NTIA), which referees Federal Government
interests. These two agencies submit their final
proposals in the form of recommendations to the
Department of State, which presents official U.S.
proposals at WARCs and other international tele-
communications meetings.

This report examines the U.S. preparations proc-
ess for WARC-92, highlighting efforts to integrate
the needs and concerns of various interest groups. It
also reviews the forces and trends affecting the
United States as it approaches WARC-92, and is
intended to inform future congressional oversight of
the domestic and international radiocommunication
policy process.

Summary of Findings

Despite inefficiencies and problems, the do-
mestic process of preparing proposals for inter-
national spectrum conferences works reasonably
well at present. Participants in the process, in
government and in the private sector, consider the

1Harry S Truman, quoted in Stanley D. Metzger and Bernie R. Burrus, “Radio Frequency Allocation in the Public Interest: Federal Government and
Civilian Use,” Duguesne University Law Review, VOl. 4, No. 1, 1965-1966, p. 1.
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process generally fair and responsive. Federal agen-
cies have processes in place that allow them to
respond relatively effectively to WARC issues and
to develop coordinated positions. Final U.S. propos-
als for WARC-92 were developed in a timely
fashion. Nevertheless, long-standing problems con-
tribute to a process that can be overly contentious
and political. Further, it is not clear that the U.S.
proposals reflect the broader goals of U.S. interna-
tional radiocommunication policy. More formal and
rigorous government planning and high-level coor-
dination, supported by increased staff and funds,
could strengthen U.S. leadership in international
radiocommunication technologies, services, and

policy.

The United Statesisat a crucial turning point
in the history of spectrum use and management.
Technological, economic, and political forces are
converging to radically alter the context within
which domestic and international spectrum deci-
sions and policies are made. The domestic system
by which the radio spectrum is used and managed is
stretched to its limits. Congested spectrum has been
a recurring problem for U.S. spectrum managers for
over 40 years. Demand for spectrum has continually
increased, but technology has usually been able to
expand the number of services and users. Today,
however, the numbers of radio-based services and
users are growing so quickly that the perceived
scarcity of spectrum has once again become an
important public policy issue. While the U.S.
spectrum management system generally has worked
adequately in the recent past, burgeoning demand
for radio frequencies once again threatens the
Federal Government's ability to promote innovation
and efficiency, while at the same time accommodat-
ing existing users.’At the international level,
WARC-92 reflects and highlights the ongoing
problems of spectrum management, and represents
an important opportunity for addressing the world's
spectrum needs.

Because domestic problems of spectrum manage-
ment do not appear to have significantly detracted
from U.S. international policy in the past, it is
tempting to assume that current domestic structures
and processes for determining international spec-

More formal and rigorous government
planning and high-level coordination,
supported by increased staff and funds,
could strengthen U.S. leadership in in-
ternational radiocommunication tech-
nologies, services, and policy.

trum policy will continue to serve the country well.
Several trends make this assumption questionable:

1. In the last decade, the use of radiocommunica-
tion services has expanded dramatically as
technology has opened new applications. The
rapid pace of technology development and
increases in the use of radio services have put
great stresses on the structures and processes
for managing radio-based communications
both domestically and internationally. Tech-
nological issues are now more complex and
interwoven with economic, social, and politi-
cal concerns.

2. The international scene is in a period of rapid
and far-reaching transition. Old alliances are
crumbling and emerging actors, such as the
newly independent nations of Eastern Europe,
are making international negotiations more
complex than in the past. The ITU is poised to
significantly restructure its organization and
functioning, including the possibility that world
radio conferences will be held every 2 years.’
In this rapidly changing international environ-
ment, the United States is seeking new alli-
ances and strengthening existing relationships.
The FCC and NTIA, for example, are actively
involved in efforts to strengthen the Inter-
American Telecommunications Conference
(CITEL), the regional telecommunications
forum for the Western Hemisphere.’

3. The United States has no overarching policy
framework or plan within which to address
international radiocommunication issues, in-
cluding preparations for WARCs. While there
is much international expertise in the govern-
ment and considerable technical expertise in

2u.s. Department of Commerce, National Telecommunications and Information Administration, U.S. Spectrum Management Policy : Agenda for the
Future,NTIA Special Publication 91-23 (Washington DC: U.S. Government Printing Office, February 1991), p. 13.

3See the discussion of the ITU’s High Level Committee (HLC) iN ch. 3 and the summary of the HLC’s recommendations int box 3-A.

4See ch. 3, box 3-B for a discussion of CITEL.



Chapter 1-Introduction and Summary « 3

the private sector, it is not clear that this
expertise is being used effectively to best
realize the long-term goals of the United
States. The failure to adequately address the
strategic aspects of domestic and international
spectrum policy in the past has contributed to
international radiocommunication policy that
today lacks vision and direction. In the absence
of overall strategic policy planning, U.S.
approaches and preparations for international
conferences may not be adequate to the tasks
of the future.

The implications of domestic spectrum policy-
making extend beyond narrowly defined U.S.
interests. Domestic and international spectrum
interests are converging.’Until recently, policy-
makers approached international telecommunica-
tion policymaking and negotiation as an extension of
national priorities—merely “internationalizing’
domestic policy. In many cases, the focus on
domestic communication issues tended to overlook
the implications of those issues for international
telecommunications and the interests of U.S. busi-
nesses and other communications users in the global
market. Conversely, many policymakers assumed
that national spectrum problems could be solved
domestically-either by reallocating spectrum or
increasing efficiency-without considering interna-
tional pressures.

Today, international concerns are rapidly becom-
ing part of domestic radiocommunication policy-
making. There is a growing recognition among
government policymakers and telecommunications
analysts that many domestic spectrum problems
have an inherent international dimension that must
be accounted for in domestic proceedings. U.S.
spectrum policy must be decided in the international
context within which the radio spectrum is managed.
This will require that domestic and international
policies be more effectively integrated. Processes
and decisions that take inadequate notice of interna-
tional considerations will not be effective. The
establishment of an Office of International Commu-
nications in the FCC (see ch. 4) indicates increased
recognition of the importance of international con-
cerns for domestic policy.

Successful U.S. international spectrum
policymaking will require that domestic
and international policies be mor e effec-
tively integrated.

The lack of a unified national radiocommuni-
cation policy, including international spectrum
goals, will hurt the United States ability to
negotiate and compete globally. Many of the
problems in the radiocommunication policy process
reflect more general failures in highlighting the
importance of U.S. radiocommunication policy and
pursuing integrated goals that are based on well-
defined technological, economic, and social priori-
ties. The United States has no comprehensive
long-range plan or vision for the future of radiocom-
munications, and thus no comprehensive framework
within which to make strategic spectrum policy
decisions, either domestically or internationally.

This country depends on a system which empha-
sizes “market forces,” but which reemphasizes
planning and prioritizing. This approach reflects a
long held U.S. view that formal spectrum planning
is not efficient and not desirable. There is a belief
among some government policymakers that the
government should not plan spectrum use as much
as it should respond to priorities set by the private
sector (and government users) through market forces.
A more formal planned approach, they argue, would
prejudge future radiocommunication needs and con-
strain technologies and services yet to be developed.
One of the objectives in a market-oriented approach
is to build flexibility into the system that will allow
the United States to respond to the new needs and
technologies of the future in a timely way. This
approach, based on a diversity of interests compet-
ing before the government, may give the system the
flexibility it needs to adequately meet the evolving
short-term needs of both the government and the
private sector, but overreliance on such market
forces may threaten the effective pursuit of broader,
longer-term goals and priorities. Market forces can
delay introduction of new products and services and
lead to inefficiencies (recall AM stereo and the battle

SThis trend was noted by OTA in 1985. See U1.S, Congress, Office Of Technology Assessment, International Cooperation and competition in Civilian
Space Activities, OTA-1SC-239 (Washington DC: U.S. Government Printing office, July 1985).
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No single government agency is respon-
sible for planning for new radio services,
and no government agency has been
mandated or assumed a leadership role
in domestic and international spectrum
policymaking.

between VHS and Beta).”OTA notes that a shift to
private sector decisionmaking in communication
policy “has created a vacuum in the policymaking
process with respect to societal decisions about
communication that are not easily made by summing
up individual preferences or deferring to market
power. ' No single government agency is responsi-
ble for planning for new radio services, and no
government agency has been mandated or assumed
a leadership role in domestic and international
spectrum policymaking.’

Cooperation on long-range planning or even on
establishing a long-term vision for U.S. spectrum
policy is almost nonexistent. While the Federal
Government agencies involved in spectrum policy-
making have established internal procedures for
addressing specific radiocommunication issues (e.g.,
WARC preparations), and do cooperate on policy
formulation in these areas, beyond these narrow
concerns, coordination among government agencies
and between the government and private sector on
longer-term domestic and international spectrum
issues is mostly informal. In lieu of explicit mecha-
nisms for formulating strategic international radio-
communication policy, the process depends largely
on the individuals involved and on the relationships
they have formed over time. While such coordina-
tion may be effective on a day-to-day basis, the lack
of long-term strategic guidance in spectrum policy-

making has reduced policy planning to a reactive
exercise.

In this context, WARCs are especially important
because they serve as focal points for both short- and
long-term spectrum planning. More importantly,
they represent a critical opportunity for drawing
together the interests of government and industry in
developing the broader issues of international radio-
communications policy. Without WARCs, spectrum
planning and policy development on an international
level would likely be greatly reduced. With regularly
scheduled WARCSs a real possibility in the future
(see ch. 3), the United States could have an
important opportunity to focus ongoing attention on
the “big picture” of international spectrum policy
and to develop integrated long-term strategies for
using spectrum resources and pursuing effective
international policies.

The Radio Frequency Spectrum

General Background

The radio frequency spectrum refers to the total
range of radio frequencies (3 kHz-300 GHz) that can
be used for telecommunications (see figure I-1)°It
makes possible many of today’'s most important
communications technologies and services. Radio
waves are used to transmit information and enter-
tainment of all kinds, including television and radio
programmingg, long-distance and cellular telephone
service, safety and navigation services for aeronauti-
cal and maritime use, radar and defense communica-
tions-even the signals used by baby monitors and
remote garage-door openers. Radio-based technolo-
gies and systems are increasingly being used to
connect to the public telephone network, allowing
users access while traveling or in rural areas without
wired service. New services are being developed
constantly, but the limited availability of adequate
spectrum may constrain future advances in radio-
communication services.

6Significantly, the FCC IS NOW in the process O setting standards fOr future high-definition television Systems, rather than |€t-tie market take

its course.

7u.s. Congress, Office of Technology Assessment Critical Connections; Communication for the Future, OTA-CIT-407 (Washington, DC: U.S.

Government Printing Office, January 1990), p. 361.

8NTIA’s efforts to implement the fécommendations of its recent report on spectrum management indicate that government policymakers ar e

beginning to grapple with some of these issues.

SRadio frequencies are measured in hertz, which is a measure of the number of cycles aradio wave completesin 1 second-1 hertz (Hz) represents
one cycle per second (See ch. 2). Prefixes are used to indicate numbers of hertz in multiples of 10: k= thousand Hz; MHz= 1 million hertz; and GHz=
1 billion hertz. The radio frequency Spectrum is only one segment of the larger electromagnetic spectrum, which comprises al light and radio waves
and includes audible sound, radio waves (the radio frequency spectrum), infrared tigh, visible light, ultraviolet tight, X-rays, gamma rays, and cosmic

rays.
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The spectrum is divided or “allocated” into
frequency ‘bands’ that correspond to certain ranges
of frequencies and specific radiocommunication
services (see table 1-1).* Individual radio services,
such as AM and FM radio broadcasting, television,
navigation, and satellite services, also use specific
bands of frequencies. For example, FM radio broad-
casting uses the frequencies 88-108 MHz. Within
some of these radio service bands, the spectrum is
further subdivided into separate “channels,” which
are assigned by the government to individual users.
For example, 90.9 MHz in the FM radio band is
assigned to radio station WETA in Washington, DC.
The same charnel can also be assigned to other radio
stations in distant cities, thus allowing the radio
frequencies to be reused. In some frequency bands,
many users and even different services, share the
same segment of spectrum. Radio systems used for
point-to-point and mobile communications services,
for example, share many frequency bands."

Radio Spectrum as Public Resource

The radio frequency spectrum has long been
viewed as a vital natural and national public re-
source, and protecting and enhancing this limited
resource has been a Federal Government function
dating back to the early part of this century. In 1925,
then Secretary of Commerce Herbert Hoover de-
clared:

The ether [sic] is a public medium, and its use
must be for a public benefit. The use of a radio
channel is justified only if there is public benefit. The
dominant elements for consideration in the radio
field is, and always will be, the great body of the
listening public, millions in number, countrywide in
distribution. *

The radiofrequency spectrum has long
been viewed as a vital natural and
national public resource, and protecting
and enhancing this limited resour ce has
been a Federal Government and con-
gressional concern dating back to the
early part of this century.

Congress also has a long history of seeking to
ensure the development of this resource for the
public good, dating back even before the creation of
the FCC in 1934.% Concern over radio spectrum and
services resurfaced in 1958, only 1 year before the
1959 general World Administrative Radio Confer-
ence:

The development of so valuable a natural resource
as the radio spectrum is a matter of paramount
importance. The spectrum is a publicly owned
natural resource the importance of which increases
year by year as its use for varied purposes grows. It
has long been apparent that the capacity of this
resource is not unlimited and that its effective
utilization cannot be expanded indefinitely. The
interdependence of regulatory measures and technol-
ogy in making possible the most effective use of the
spectrum is a significant point that requires most
painstaking study. The use of the spectrum requires
as careful planning and administration as any other
national resource.”

Today, spectrum policy is increasingly recog-
nized as an important area of national telecommuni-
cations policymaking. In the last several years
Congress, the executive branch, and the FCC have
been studying and seeking solutions to spectrum

10The process of allocation refers {. the designation Of a group Of radio frequencies to a service or family of related services. FOr example, the band

88.0- 108.0 megahertz (MHz) is alocated to (FM radio) broadcastin%
0

frequency OF band of frequencies to an end user or service provider.

Assignment of frequencies refers to the granting of a right to use a specific
r example, the Fgg has assigned 542-528 isi i

MHz (television channel 26) in

Washington DC to weTA. For more in-depth discussion of the procedures of allocation and assignment, both domestic and international, See Richard
Gould, Telecommunications Systems, Inc., *“Allocation of the Radio Frequency Spectrum,’ contractor report prepared for the office of Technology

Assessment, Aug. 10, 1990.

USharing spectrumis accomplished inmany different Ways. Users can share by time (taking turns orusing for specified hours of the day), by geography
(users can share the same frequency if they are far enough apart so that signals do not interfere), or by technologies that reduce interference. Sometimes
sharing is planned, as in the case of channeling arrangements, but sometimesit is not-cellular radio providers have a specific block of spectrum they

must use, but individual customers use the service on demand.

12Quoted in Max D. Paglin (cd.), A Legislative History of the Communications Act (New Y Ork, NY: Oxford University Press, 1989), P- 9-
13For @ more complete description of the early history of radio regulation leading up to the Communications Act Of 1934, see Paglin, 9p-cit., footnote

12

141.S. Congress, Senate Committee on Interstate and Foreign Commerce, Commission To Investigate Utilization of Radio Frequencies Allocated s

the Government, 85th Cong., 2d sess., Report No. 1854, July 18, 1958, p. 2.
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Table |-l—Radio Frequency Bands and Uses

Name

Frequency range

Examples of services

3 to 30 kHz
30 to 300 kHz

Very low frequency (VLF)
Low frequency (LF)

Medium frequency (MF)

High frequency (HF) 3 to 30 MHz

Very high frequency (VHF)

Ultrahigh frequency (UHF)

Superhigh frequency (SHF) 3 to 30 GHz

Extremely high frequency (EHF)

300 to 3,000 kHz

30 to 300 MHz

300 to 3,000 MHz

Above 30 GHz

Marine navigation

Marine and aeronautical navigation
equipment

AM radio broadcast, LORAN maritime
navigation, long-distance aeronautical
and maritime navigation

Shortwave broadcast, amateur radio,
CB radio

Private radio land mobile services such as
police, fire, and taxi dispatch; TV channels
(2 through 13); FM broadcasting; cordless
phones; baby monitors

UHF TV channels; cellular phones; com-
mon carrier point-to-point microwave trans-
mission used by long-distance phone com-
panies; satellite mobile services

Radar, point-to-point microwave, and sat-
ellite
communication

Satellite communications and space re-
search

SOURCES: Harry Mileaf (cd.), Electronics One, revised 2d ed. (Roehelle Park, NJ: Hayden Book Co., Inc., 1976), p.
1-14; and John J. Keller, “No Vacancies,” The Wall Street Journal, Nov. 9, 1990, p. R14.

concerns. In the 102d Congress, five bills relating to
spectrum use and management have been intro-
duced, the Emerging Telecommunications Technol-
ogies Act of 1991 (H.R. 531, H.R. 1407, and S.
218)*and the Amateur Radio Spectrum Protection
Act (H.R. 73 and S. 1372). NTIA recently completed
a comprehensive study of the U.S. domestic spec-
trum policymaking process that includes recommen-
dations on how the system might be improved.” The
FCC is conducting a study of spectrum use in order
to identify underused portions of the spectrum for
possible inclusion in a “spectrum reserve” that
could be used for the development of emerging
communications technologies and services.”

Spectrum Scarcity and Crowding

The radio frequency spectrum is a finite-but
reusable—resource. It is reusable in the sense that
when one person stops using a certain frequency
another person can start. Using the resource does not

consume it. Radio frequency spectrum is finite in
that only a certain range of frequencies can be used
for communication at any given level of technology.
And although technological advances continue to
expand the range of usable frequencies, the funda-
mental properties of radio waves make some radio
frequencies more useful, and hence more valuable,
than others. For example, the transmission charac-
teristics of radio waves in the 1-3-GHz band (see ch.
2) make them especially valuable for many mobile
and fixed services.”

The problem is that more and more technologies
and communication services are vying for a slice of
the valuable radio spectrum, and demand for spec-
trum is growing rapidly, both for new services, such
as high-definition television (HDTV) and personal
communications services (PCS) (see box 2-B), and
for the expansion of existing services such as
cellular telephony. The ITU has recorded as many

15A]1 three of these bills would require that the government make available for transfer tO the private sector 200 MHz of total SPECtrum bandwidth.
HR. 1407, the administration’s counter proposal to companion bills HR. 531 and S. 218, also includes the requirement that spectrum be distributed

to users through a competitive bidding process.
16NTTIA, U.S. Spectrum Management Policy, Op. cit, footote 2.

17payt of the impetus fOI this initiative has come from developments in other counties. FCC Chairman sikes has noted that Europe and Japan have
taken steps to reserve spectrum in the 1-3-GHz band and that the United States should follow suit in order to maintain its technological and competitive
edge. Speech before the Practicing Law Institute and the Federal Communications Bar Association conference, Washington DC, Dec. 6, 1990.

18Fixed service refers - telecommunication services MOI'€ commonly known a5 point-to-point, microwave, or radio-relay systems. FOI @ discussion
of the technical properties of the various radio frequency bands, see Gould, op. cit., footnote 10.
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new frequency assignments in the last 10 years as in
the previous 80 years of radio communications.” In
response to a recent FCC announcement that it
would license 200 radio charnels to provide new
mobile communications services, the Commission
received almost 100,000 applications from potential
providers.”

The result, and the most critical problem facing
spectrum managers today, is a shortage of unused
spectrum and serious congestion of the most valua-
ble bands.” The problem is a recurring one. In the
1920s the use of radio for broadcasting in the United
States exploded-interference threatened to over-
whelm the industry. The problem resurfaced in the
United States in the late 1950s when a report was
issued on the allocation of television channels and
hearings were held regarding the allocation of
spectrum between government and nongovernment
users.” Internationally, the problem dates back to
the 1930s. At that time new aeronautical services
had begun to compete with broadcasters and mari-
time users for radio spectrum.”

Today, the accelerated pace of technology devel-
opment, coupled with a rapidly changing world
environment in economics and politics, has made
coordinating the use of the radio frequency spectrum
increasingly complex, and has raised the issues of
radiocommunication and spectrum policy to new
prominence.” In broad terms, the problem is finding
ways to expand existing services and promote new
radio technologies while simultaneously accommo-
dating existing users who have successful services
and large capital investments. At the international
level, WARC-92 is an important attempt to sort out
these issues for many applications, including mobile
services, high frequency broadcasting, and new

The problem is finding ways to expand
existing services and promote new radio
technologies while simultaneously ac-
commodating existing users who have
successful services and large capital
investments.

space services (see the discussion of major WARC-
92 issues below).

Spectrum Management

Managing the use of the spectrum is an extremely
complex task both because of the variety of services
and technologies involved, and because radio waves
easily cross geographic and political boundaries.
The functions of spectrum management are two-
fold.” First, spectrum managers must try to accom-
modate all the various services with their differing
technical characteristics and requirements. They do
this by allocating bands, or blocks, of spectrum to
the various services, such as broadcasting, mobile,
amateur, and satellite services. Second, spectrum
managers establish conditions of use for radiocom-
munication services in order to ensure that use is as
fair and efficient as possible. Because radio waves
do not respect national borders, spectrum allocation
and use must be coordinated internationally as well
as domestically. The most visible outcome of this
function is controlling interference between users
and between services. Managers also try to ensure
that use of the spectrum is as efficient as possible.
The international Radio Regulations that govern
radiocommunications worldwide, for example, set
levels on transmitter power to limit interference and

1Mark Lewyn and Peter Coy. * Airwave Wars,” Business Week, July 23, 1990, p. 48.
2The Scramble for Frequencies, ' Telcom Highlights International, vol. 13, No. 4, June 12, 1991.

21S0me believe, however, that the spectrum *‘shortage’’is an artificial concept—that it has been created by the processes used to allocate and assign
spectrum resources. Changing the process for distributing these resources, they argue, would eliminate any scarcity. See George Gilder, “What Spectrum

Shortage?”’ Forbes, May 27, 1991.

22J.S. Congress, Senate Committee on Interstate and Foreign Commerce, Allocation of TV Channels: Report of the Ad Hoc Advisory Committee on

Allocations, Committee Print, Mar. 14, 1958; U.S. Congress, House committee 0N I nterstate and Foreign Commerce, Allocation of Radio Spectrum
Between Federal Government Users and Non-Federal Government Users, Hearings June 8 and 9, 1959.

BFor a discussion of the history of radio Services and the development Of the ITU, see George A. Codding, Jr. and Anthony M. Rutkowski, The
International Telecommunication Union in a Changing World (Dedham, MA: Artech House, 1982).

2Some analysts, e.g., identified the shortage of available spectrum as the biggest hurdle facing the widespread development of personal
communication networks. Charles Mason, “Wireless Technologies Draw Interest,”” Telephony, vol. 220, No. 12, Mar. 25, 1991, p. 10.

25For more 0iSCUSSION of these functions, S2,NTIA, U.S. Spectrum Management Policy, op. cit. footnote 2; U.S. Congress, office of Technology
Assessment, Radiofrequency Use and Management, OTA-CIT-163 (Washington, DC: U.S. Government Printing Office, January 1982), pp. 25-26.
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can mandate that certain technologies be used to
promote efficiency, such as single-sideband broad-
casting (see ch. 2).

In the United States, the agencies responsible for
managing the spectrum are the FCC, an independent
agency, and NTIA in the Department of Commerce.
The FCC oversees the use of the spectrum by the
private sector and all State and local government
users, and NTIA manages the spectrum used by the
Federal Government. Internationally, spectrum is
allocated and regulated by the ITU through the
WARC s that are held to review and revise the Radio
Regulations.”

The problems of domestic spectrum management
do not exist in isolation from the larger international
context within which so much of spectrum policy is
decided. Rather, domestic and international spec-
trum policymaking are interdependent processes-
each influences the other. Domestic allocations, for
example, generally conform to the international
Table of Allocations and the Radio Regulations
maintained by the ITU and revised at the WARCs.
Those international allocations and regulations, in
turn, are the product of negotiation among many
countries, each pursuing its own national goals.
Domestic spectrum policymaking must take careful
account of the implications of international deci-
sions if the interests of the United States are to be
adequately protected.

The more advanced our technology becomes, and
the more complicated our frequency utilization, the
more apparent it is that there must be complete
correlation of the national and international aspects
of frequency use.”

While these concerns are recognized by domestic
spectrum policymakers, it is unclear how well
domestic and international spectrum policymaking
is integrated. Few attempts have been made to
rationally lay out and harmonize international and
domestic spectrum policy goals, and what accord
does exist has occurred on a reactive, piecemeal

Domestic spectrum policymaking must
take careful account of the implications
of international decisionsif the interests
of the United States areto be adequately
protected.

basis rather than as a result of any long-range
planning or cooperative effort. Some domestic
spectrum mechanisms and activities, including WARC
preparations, do take account of international param-
eters such as the international Table of Frequency
Allocations, but these activities often concentrate on
specific issues or radio services. They at-e not guided
by strategic policy decisions made in a framework of
long-term international spectrum goals and priori-
ties. Longer-term domestic spectrum policymaking
has largely proceeded independently of international
concerns—policy is first set domestically and then
extended to the international arena. The failure to
aggressively link long-term international policy
efforts with domestic needs could threaten U.S.
technological and policymaking leadership and
could undermine future success in U.S. international
spectrum policymaking.

World Administrative Radio
Conferences

General

The function of a WARC is fundamentally
technical, but the process of spectrum allocation and
management has always been both a political and
technical processlzglt is the means by which the
world distributes the resources of the radio fre-
guency spectrum. The Final Acts of WARCs have
international treaty status, and must be approved and
ratified by member governments. Once ratified, they

2The ITU, strictly speaking, does NOL *“manage’ snectrum use on a day-today basis. Rather, it all ocates spectrum bands, defines categories of
services, and sets the technical and administrative ruleswhich govern spectrum useinternationaly. Individual national governments usually follow these
rules, but still retain finat athority in deciding how their domestic spectrum resources will be used.

27Harold E. Fellows, testimony & hearings before & Subcommittee Of the Committee on Interstate and Foreign Commerce, 011 Allocation Of Radio
Spectrum Between Federal Government Users and Non-Federal Government Users, 86th Cong., 1t sess., June 8 and 9, 1959, p. 36.
BFor a ISCUSSION of the political aspects L. ITU and WARC aCtiVities, SeeJames G. Savage, The Politics of International Telecommunications

Regulation (Boulder, CO: Westview Press, 1989).
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are generally adhered to by all ITU members.” As
such, they carry enormous weight in setting future
international radiocommunication policy, alloca-
tions, and services. There are three types of adminis-
trative radio conferences. First, the general WARCs
held by the ITU address all radio services and
spectrum allocations, and can review and revise any
or all of the international Radio Regulations. Gen-
eral WARCs were held in Atlantic City, 1947
Geneva, 1959; and Geneva, 1979. Despite the wide
range of issues it will cover, WARC-92 is not a
general conference since it will not examine the
complete international Table of Frequency Alloca-
tions and all of the Radio Regulations.

Instead, WARC-92 is a specialized WARC.
Specialized WARCs generally examine issues relat-
ing to specific frequency bands or radio services.
WARC-92, for example, will examine mobile serv-
ices, high frequency broadcasting, and new space
services, among others. Since 1979 four specialized
WARCs have been convened, covering High Fre-
quency Broadcasting (HFBC-84/87), space services
and orbital assignments for satellites (ORB-85/88),
mobile services (concentrating on distress and safety
services) in 1983, and mobile services (MOB-87)
(see table 1-2).* These conferences were convened
in large part to address specific issues that the 1979
general WARC could not resolve. WARC planners
believed that a narrower focus on specific issues
would enable the ITU members to reach decisions
more easily and quickly than a broad, general
WARC could allow, thus streamliningthe I T U
process.

Regional Administrative Radio Conferences
(RARCSs), which bring together the ITU member
countries from a specific geographical region (see
figure 1-2), sometimes address allocation issues, but
are usually confined to specific issues that have
particular regional importance or require regional
coordination, such as television and AM/FM radio
services.” Importantly, these conferences may not
revise the Radio Regulations, but may only propose
changes to be considered and confirmed at the next
competent WARC. A broadcasting plan developed

Table |-2—International Telecommunication Union
World Conferences Since 1979

1979 General WARC (WARC-79)

1980 -

1981 -

1982 Plenipotentiary (Nairobi, Kenya)

1983 Mobile Services WARC (Distress and Safety)

1984 High Frequency Broadcasting WARC (First Session-
HFBC-84)

1985 WARC on the Use of the Geostationary-Satellite Orbit
and the Planning of Space Services Utilizing It (First
Session-ORB-85)

1986 -

1987 High Frequency Broadcasting WARC (Second Session-
HFBC-87)

WARC for the Mobile Services (MOB-87)

1988 WARC on the Use of the Geostationary-Satell ite Orbit
and the Planning of Space Services Utilizing It (Second
Session-ORB-88)

1989 Plenipotentiary (Nice, France)
1990 -
1991 -

1992 WARC for Dealing With Frequency Allocations in
Certain Parts of the Spectrum (WARC-92)

Plenipotentiary (Geneva Switzerland)
1993 -
1994 Plenipotentiary (Japan)
1995 High Frequency Broadcasting WARC (proposed)
1996 -
1997 -
1998 Plenipotentiary (location undetermined)

SOURCE: Office of Technology Assessment, 1991.

for Region 2 at the 1983 RARC, for example, was
adopted by the 1985 specialized WARC on the Use
of the Geostationary-Satellite Orbit and the Planning
of Space Services Utilizing It (ORB-85).

The 1992 World Administrative Radio
Conference
Background

At its 1989 Plenipotentiary Conference in Nice,
France, the ITU decided to hold a World Adminis-
trative Radio Conference for Dealing with Fre-

297¢ @ member disagrees with a specific action OF the action Will interfere With domestic telecommunications operations, anadministration can take
a“reservation” in the Final Acts stating that the country will not necessarily abide by the new regulation. A reservation permits a nation to ratify the
treaty while maintaining some degree of autonomy and flexibility for its domestic policies.

3pn all, 4 WARR& (in 6 sessions) tOOK place in the 1980, along with 9 Regional Administrative Radio Conferences (in 12sessions).
31The ITU has divided the world into three regions. Region  consists Of Africa, Europe, and the U.S.S.R. Region 2 encompasses the Americas;
including Canada, Greenland, United States, Central and South America, and the Caribbean. Region 3 includesasia, Austratia, and Oceania. See figure
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guency Allocations in Certain Parts of the Spectrum
(WARC-92). In 1990 the ITU Administrative Coun-
cil prepared an official agenda of the topics to be
addressed.”(See app. B for the full text of the
WARC-92 agenda.)

In large part, WARC-92 was called to address
issues unresolved at past conferences. In the 12
years since WARC-79, many specialized radio
conferences took place that addressed specific areas
of the spectrum and specific services, such as high
frequency broadcasting and space services (see
above). While these conferences often accomplished
a great deal, they could not reach agreement on all
issues. Consequently, many of the items on the
WARC-92 agenda are based on recommendations
and resolutions from previous conferences, and, as
a result, the conference will address several old
issues, including high-frequency broadcasting in the
band 3-30 MHz, anew allocation to the broadcasting-
satellite service for HDTV, preferably on a world-
wide basis, somewhere in the band 12.7-23 GHz,
and allocations to Mobile services, including Mobile
Satellite Services in the band 500-3000 MHz.

In addition to the old items on the agenda, several
new issues have been added. Prior to (and at) the
1989 Plenipotentiary Conference that scheduled the
WARC, there was resistance in the United States to
abroad reallocation conference. It was felt by many,
especially government interests, that the United
States had more to lose than gain at such a
conference.*The United States favored a more
limited conference that would deal with space
services and/or mobile services. Once the initial
agenda was released, however, interest in the
conference grew through 1989 and 1990, especially
in the private sector, which had been developing new

technologies and services and saw the conference as
an opportunity to get radio frequencies it needed.
Lobbying by industry and the FCC's Industry
Advisory Committee (see ch. 4), finally convinced
the government to pursue additional agenda items.
At the 1990 ITU Administrative Council meeting,
the United States succeeded in having a limited
number of new issues included on the agenda, such
as low-Earth orbiting satellites (LEOS) and a
terrestrial complement to satellite sound broadcast-
ing (see below) .34

Although the agenda appears to be freed, and the
ITU Convention states that discussion must be
limited to those items on the agenda, this may not
always be the case. Imprecise definitions and
overlapping services encourage some governments,
including the United States, to make proposals
regarding items that are not explicitly part of the
official agenda.”While these proposals are made in
response to spectrum needs identified by both
government and industry, some analysts are con-
cerned that such tactics can undermine U.S. credi-
bility abroad, and may threaten overall U.S. effec-
tiveness at conferences.

The Context for WARC-92

In 1982, OTA published a report entitled Radio-
frequency Use and Management: Impacts from the
World Administrative Radio Conference of 1979.”
Ten years later many of the same issues of spectrum
use and management remain unresolved, and many
of the same forces continue to put pressure on
domestic and international spectrum policy proc-
esses. The issues and trends outlined below form the
context within which WARC-92 will operate.

32Proposals for conferences may originatewithindividual members Of the 1TU. More often, a Plenipotentiary Conference, oraprevious Administrative
Conference may adopt Resolutions or Recommendations that a conference be held within a certain time period, to address one or more specific Subjects.
The agenda for radio conferences is set by the rru Administrative Council with input and agreement from member administrations, and is%ecased on items
requested by a Plenipotentiary Conference, including recommendations and resolutions from previous WARCs (see ch. 3).

3Department of DEfENSe and aviation interests specifically were afraid that a general reallocation conference would take awaY some of their
frequencies. The FCC did not want a broad conference because they had neither the time nor the staff resources to do the preparation work, and because
initially there was little support among industry.

3Inall, the following items Proposed by the United States were put on the agenda (although not necessarily jn the €XaCt form requested): HDTV below
12.7 GHz, LEOS, terrestrial sound broadcasting between 500-3000 MHz, RDSS upgrade in Regions 1and 3, primary MSS at 20/30 GHz, and a new
space service in 27.3-30 GHz. .

35The WARC-92 agenda, for example, only specifically addresses LEOS services below | GHz. In itS final WARC-92 proposals (see app. D), however,
the United States has embedded LEOS above 1 GHz in a proposal t0 allocate spectrum to the Mobile Satellite Service in the 1613.8-1626.5-MHz and
1850-1990-MHz bands. Government officiats and LEOS proponents maintain that this is legitimate under existing service definitions @eos will provide
mobile satellite services) and the warc-92 agenda. Others believe that this violates the spirit of (and a strict reading of) the agenda, which specifies
that only LEOS services in bands below 1 GHz are to be considered.

360p. cit., footnote 25.
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Technology (ch. 2)—Technology trends drive the
WARC process. The pace of technological change is
immeasurably faster than it was only 12 years ago,
and rapid developments in technology have put
increasing pressure on the ITU and the WARC
process. The role of technology in today’s crowded
spectrum is twofold and often contradictory-it is
both problem and solution. New technologies and
services and the expanding use of old technologies
and services are squeezing available spectrum allo-
cations. On the other hand, advances in technology
can free up spectrum and allow it to be used more
efficiently. Innovations such as digital compression,
spread spectrum, and trunking can also increase
availability of radio frequencies.

International Environment (ch. 3)—But radio-
communications is not just a technology issue. The
arena in which international spectrum allocation and
planning takes place is also changing rapidly.
Today, new players have become prominent as
others have faded, and firm alliances have given way
to rapidly shifting factions. The 1980s witnessed the
rise of Japan as a major economic power and the
industrialization of countries such as Brazil and
Korea. The influence of the Soviet Union has
declined dramatically as the Eastern bloc has dis-
solved and the U.S.S.R. itself is beset with internal

Therole of technology in today’s crowded
spectrum is twofold and often contra-
dictory—it is both problem and solu-
tion.

turmoil. East-West and North-South confrontations
have been replaced by regional divisions. Moving
into the 1990s, the world is seeing the emergence of
a unified Europe and a realignment of the Eastern
European nations. Accompanying these changes, the
historic tension between the developing and devel-
oped countries that characterized the 1970s and early
1980s has lessened. There is now a different tone to
international telecommunications policymaking that
is more flexible and conciliatory.

In addition to these political forces, economic
pressures are also reshaping the world environment
for radiocommunications. Telecommunications sys-
tems and services, including radiocommunications,
are increasingly global in scope, and telecommuni-

Telecommunications systems and serv-
ices, including radiocommunications, are
increasingly global in scope, and tele-
communications is increasingly seen as
an important piece of the broader con-
text of economics, trade, and develop-
ment.

cations is increasingly seen as an important piece of
the broader context of economics, trade, and devel-
opment. Competitive pressures have forced many

governments to liberalize or privatize their telecom-
munication industries.

Recognizing the importance and scope of these
changes, the ITU established the High Level Com-
mittee to examine ways to improve the structure and
processes of the ITU in order to more effectively
respond to the challenges of advancing technology
and members’ development needs. In order for the
United States to respond to these changes, the
Federal Government, with extensive input from
industry, will have to develop new ways of thinking
and negotiating in order to be most effective in this
new climate of change. The United States must
become more adroit in setting and negotiating
international spectrum policy.

Domestic Radiocommunication Policy Process
(chs. 4 and 5)—The domestic process for allocating
and managing spectrum is complicated. Responsi-
bility is divided between the FCC and NTIA, with
input from the private sector. International radio-
communication policymaking, including WARC-92
preparations, is also fragmented. In addition to the
FCC and NTIA, the Department of State becomes
involved as the official representative of the United
States abroad. Some consider this diversity to be a
strength, but coordination and reconciliation of
various views can be difficult, and may make the
process of preparing for international conferences
time-consumin g and inefficient. In addition, linking
the goals of WARC-92 into the overall goals of U.S.
international spectum policy was not possible be-
cause no overarching framework exists to guide U.S.
spectrum policy. Accountability for matching
WARC proposals to long-term, strategic spectrum
goals is thus almost nonexistent.
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The activities of the ITU, including
WARCSs, offer the United States an
important opportunity to advance its
views on technical standards and regula-
tions.

Why IsWARC-92 Important?

Effective U.S. participation in the activities of the
ITU and the WARC process is important at several
levels. Without international standards and proce-
dures for sharing the spectrum, global radio commu-
nication and services would be impossible. Al-
though international interference problems are not as
much of a problem for the United States as other
countries, the United States must nevertheless coor-
dinate services that are worldwide, such as safety
services for aeronautical and maritime services. U.S.
participation in the ITU is also crucial to our
international stature both politically and technically.
Were the United States to pull out of or fail to ratify
ITU documents, such as the Final Acts of the
WARC:s, on a regular basis, a poor precedent would
be set that could jeopardize U.S. participation and
negotiations in other international bodies. Finally,
the ITU offers the United States an important
opportunity to advance its views on technical
standards and regulations, promoting global stand-
ards that allow U.S. firms to take advantage of
economies of scale in manufacturing and the provi-
sion of services. Such input is critical in maintaining
the technological and policy leadership of the United
States in international radiocommunications.

WARC-92, in particular, is important to the
United States for several reasons. The new services
of an increasingly information-oriented and mobile
society will rely heavily on radio spectrum re-
sources, perhaps even more so than in the past. But
because the most desirable parts of the spectrum are
almost completely allocated and many bands are
heavily used, finding room for new services is
difficult. WARC-92 is the first attempt to address the
requirements of the new technologies at one compre-

hensive meeting. While recent conferences have
addressed more limited issues, WARC-92 will touch
on a wide range of new (and old) radiocommunica-
tion services. The decisions reached at WARC-92
will determine which technologies and services get
spectrum and how much.

The results of WARC-92 will also fundamentally
affect how new services will be introduced interna-
tionally, and on what time schedule.” Allocations
from WARC-92 will also have substantial impacts
on future domestic developments and policies,
because changes in the international Table of
Allocations will likely be translated to the U.S.
National Table of Frequency Allocations.” For
example, the FCC now has before it several proceed-
ings dealing with new services such as Broadcasting-
Satellite Service-Sound (BSS-Sound) and PCS that
could be substantially affected by WARC deci-
sions.” How closely the FCC and NTIA will follow
the decisions adopted at the WARC will vary by
item, adhering closely to some and ignoring specif-
ics of others. Ensuring American participation in the
full range of new international communications
systems will require a clear linkage of domestic
spectrum policy to the international environment.

Having U.S. proposals adopted at WARC-92 is
particularly important domestically for two reasons.
First, because the timeframe for implementing
WARC allocations and regulations is often long,
sometimes 10 or 15 years, decisions made at
WARC-92 will influence international and national
radiocommunication policy until 2010 or beyond.
Such decisions will also have important impacts on
investments in radiocommunication systems, in-
cluding hardware and the development of services.
Decisions that do not support U.S. positions could
have along-term negative impact on U.S. radiocom-
munication development and economic competi-
tiveness. Second, in the past, the irregular timing of
WARCSs has put a premium on getting new technolo-
gies and services approved and allocated as quickly
as possible. Because a schedule of future confere-
nces has not been set, if new services do not receive
any or inadequate frequencies at WARC-92, the next
opportunity to address them is uncertain-this may

371 existing users have t0 be moved, the ITU Will agree on atimetable for existing users to vacate the band for new serviceso begin Operation.

38 Adoption of the international Table of Allocations domestically js NOt automatic. The FCC typically initiates a rulemaking procedure after a WARC
is concluded to determine how to implement changes agreed to internationally in the U.S. National Table of Frequency Allocations.

39The FCC has released Notices of Inquiry (NOIS) into Personal Communications Services, Gen Docket No. 90-314, released June 28, 1990, and

Digital Audio Broadcasting, Gen Docket No. 90-357, adopted Aug. 1, 1990.
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be the last chance to get an allocation for some
services for many years. This problem is exacerbated
by the long lead times required for reallocation and
reaccommodation of existing service-even after
frequencies have been allocated to a service, the ITU
often grants existing users up to 10 or 15 years to
change frequencies. However, recognizing the im-
portant and rapid changes taking place in technology
and the international community, the High Level
Committee of the ITU has recommended that the
schedule of conferences be regularized-a confer-
ence would take place every 2 years. Such a change
would lessen the uncertainty of when issues will be
addressed (see ch. 3 for further discussion of the
proposed changes in the ITU), and would signifi-
cantly affect the timing and preparation for future
WARCSs. The United States has actively participated
in the High Level Committee and must continue to
be responsive to these possible changes.

WARC-92 thus represents both a risk and an
opportunity for U.S. interests. Part of enabling U.S.
companies to compete effectively depends on har-
monizing international tele- and radiocommunica-
tions policies with trade policies to ensure that each
reinforces the goals of the other. WARC-92 repre-
sents an important opportunity to coordinate and
align frequencies to open up world (instead of
domestic or regional) markets in many new services.
Global coordination creates larger markets and
promises lower prices, portability of services, in-
creasing interconnection, and greater economic effi-
ciency. If U.S. views are well articulated, supported,
and presented, and the international community
accepts them, benefits will flow to U.S. interests. On
the other hand, lack of spectrum policy planning
risks U.S. competiveness. If the U.S. fails to present
well thought out and coherent proposals to the
international community, it risks being left out or
left behind. If other countries with less crowded
airwaves and more forward-thinking policies permit
new services first, their economies will be the frost
to benefit from new communications services.”

If new services areto be accommodated,
they will have to share spectrum with
existing users, or the existing users will
have to move.

Major Issues

The primary focus of WARC-92 will be allocating
radio frequencies to new and old services.” These
issues are complex and often interrelated. In some
cases, several services compete for the same band of
frequencies. The problems are not as easy as simply
finding frequencies for new services, or matching a
service with the most suitable frequencies. There is
almost no unused spectrum below 3 GHz, so if new
services are to be accommodated, they will have to
share spectrum with existing users, or the existing
users will have to move.” Reallocation decisions
have technical, political, and economic conse-
guences. Often the decisions of where to put new
services and move old ones are based just as much
on economic and political pressures as on purely
technical requirements. Existing users with political
clout may be difficult to move. Users that make
extensive use of the band and have billions of dollars
invested in equipment may also be difficult to move,
practically and financially. The question of who
pays for such reallocation is often contentious, and
while the cost is not explicitly a WARC issue, it is
an important consideration in the development of
each government's WARC proposals.

Many problems make WARC preparations and
negotiations difficult on both international and
domestic levels. First, some of the technologies and
services under consideration are still evolving. Final
requirements for spectrum and specific standards are
not yet in place, and the industries themselves are
often not mature-many companies are still vying
for a piece of the action. This has the effect of
making coordination and compromise even more
difficult-considering many different views from

“Mark Lewyn and Peter Coy, “Ajrwave Wars,” BusinessWeek, No. 3170, July 23, 1990, p. 49.
410ther matters I+ be addressed D, the conference include: requirements hat ships-at-sea have certified radio personnel on bored, development of
recommendations and resolutions for meteorological aids, and consideration of the problems of the meteorological and Barth exploration satellite services

in the 401+03-MHz band. See app. B for the full wARC-92 agenda.

42In some cases, sharing between two competing services can be difficult or practically impossible. Sharing between high-powered radar systems and

some satellite services, e.g., isvery difficult.
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many different companies. Second, other countries
have developed systems and approaches to radio-
communications that are different from the United
States. Developing countries, for example, often use
the high frequency (HF) bands for domestic point-to-
point communication. Developed countries, how-
ever, have largely replaced HF point-to-point links
with satellite or fiber-optic telecommunications
systems. They now use these bands much more
heavily for international broadcasting.” These dif-
ferences will make international agreement difficult.

In preparations for WARC-92, the most difficult
allocation problems, domestically and internation-
ally, involve the use of the L-band (roughly 1.4-1.6
GHz). Private companies, including those develop-
ing Broadcasting-Satellite Services-Sound (BSS-
Sound) and Mobile Satellite Services (MSS) would
like to use portions of this band because of its
favorable transmission characteristics.” The De-
partment of Defense, however, opposes a realloca-
tion of the 1435-1525-MHz portion of the band for
new BSS-Sound services because of existing uses.”
The FCC, noting that the 1.5-GHz band is the band
most favored by some broadcasters and other
countries (notably CITEL) for BSS-Sound applica-
tions, believes that important new global services
and markets may be foreclosed if the Defense
Department’s opposition prevents the United States
from agreeing to worldwide allocations.” If a
worldwide allocation is agreed to at WARC-92 that
conflicts with the final U.S. position, the United
States could decide not to abide by the specific
decision. This could mean that BSS-Sound services
developed in the United States would not use the
same frequencies as the rest of the world—the
systems would be incompatible. It would then be
difficult to establish worldwide services, such as
international broadcasting, using this new technol-
ogy.

In preparations for WARC-92, the most
difficult allocation problems, domesti-
cally and internationally, involve the use
of the L-band.

Below is a summary of the allocation issues to be
addressed at WARC-92, including proposed U.S.
positions (see app. D for a complete summary of
final U.S. WARC proposals),” the views of foreign
administrations (where possible), and a discussion
of the potentially most controversial issues to be
discussed (see app. B for the full text of the agenda).
The views of foreign countries outlined below are
preliminary and may change before final positions
are decided later this year. They should be under-
stood as only a rough guide indicating how the
various WARC agenda issues are evolving.

High Frequency Broadcasting-HF refers to
frequencies in the 3-30-MHz portion of the spec-
trum. The band is densely packed—numerous serv-
ices and users occupy the HF spectrum, including
amateur radio, government-sponsored international
broadcasting (Voice of America, British Broadcast-
ing Corporation, and Radio Moscow), private relig-
ious broadcasting, and international aviation and
maritime communications. Developing countries
also use the HF bands for domestic point-to-point
communications because of its low cost.

WARC-92 will consider expanding the bands
allocated exclusively to HF broadcasting. This issue
flows out of the work of the HF Broadcasting
Conferences (HFBC) of 1984 and 1987.°For
WARC-92, the United States proposes expanding
the band by a total of 1325 kHz (in different blocks

43The United States alone accounts for 10 percent Of worldwide HF spectrum use. See Final Report of “Informal Working Group 17 to the Industry

Advisory Committee to the FCC, 1ac Document 48, Apr. 30, 1991.

4455 providers, hOwever, were NOt able t0 CONViNce government policymakers tO make this @ final U.S. proposal.

45Among other uses, these bands are used by the Department Of Defense and many Of its contractors in the private SECtOr for the testing Of new aircraft.

46Because much of the data on the Federal Government’s use Of spectrum iS classified O NOt easily obtained, the FCC may not have a good idea how
much and how efficiently government spectrum in this areais used. Thislack of adequate data makesit very difficult for the FCC to negotiate the issue.

47Ip all, the United States will make approximately 50 specific proposals covering 14 different radio services. All information ON final U.S. proposals
comes from U.S. Department of State, United States Proposals for the 1992 World Administrative Radio Conference for Dealing With Frequency
Allocations in Certain Parts of the Spectrum, publication 9903, July 1991.

48The 1985/1987 HFBC WARC attempted to develop & method for planning broadcast frequency assignments on a worldwide basis. Because the
broadcasting needs identified greatly exceeded the frequencies available, a workable system was never developed. As a result, the Conference

recommended (Recommendation No. 511, HFBC-87) that more spectrum be allocated for HF broadcasting at a future WARC. This recommendation
was included in the agenda for wARC-92.
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of frequencies, see app. D)-much less than the
amount recommended by the FCC's Industry Advi-
sory Committee, which suggested 2455 kHz of
additional spectrum. The 1325 kHz, or any portion
approved, would be reallocated from the Fixed and
Mobile services, which could continue to use the
bands until the end of a transfer period.

Planning and use of the HF bands for broadcasting
has been contentious for many years.” Two factors
contribute to the problem: First, demand for HF
broadcasting spectrum greatly outstrips supply. The
International Frequency Registration Board's (an
agency of the ITU) planning exercises conducted for
the High Frequency Broadcasting WARC of 1987
(HFBC-87) indicate that more than half of all HF
broadcast requirements submitted by member coun-
tries could not be adequately met, and between 25
and 35 percent of these requirements could not be
accommodated at all.* Second, as noted above,
different countries use the HF bands for different
purposes. Many countries see the allocation of
additional broadcast spectrum as a threat to their
domestic (nonbroadcast) radiocommunications.

Preliminary negotiations indicate that this issue
will be difficult for the 1992 conference (see box
3-A). Many developing countries may oppose any
expansion of the broadcasting spectrum in an effort
to protect their existing domestic telecommunications
services and investments in equipment. In Europe,
the countries that belong to the Conference of
European Postal and Telecommunications Adminis-
trations (CEPT), which attempts to harmonize Euro-
pean telecommunications policies and is coordinat-
ing the development of European WARC proposals,
have not proposed specific bands.

An additional part of the HF controversy sur-
rounds the use of single-sideband (SSB) transmis-
sion and receivers for all new HF services (see ch. 2).
SSB broadcasting requires less bandwidth to send
information than most conventional radio broadcast-
ing systems, and hence would allow more broadcast-
ers to use the spectrum. The ITU has already

Planning and use of the HF bands for
broadcasting has been contentious for
many years.

mandated its use by the year 2015." The United
States proposes that SSB be used in all new HF
frequency bands adopted at WARC-92, and that the
effective date of implementation be moved up to
2007. A number of (especially developing) countries
have opposed this conversion because of the large
number of existing receivers and the lack of eco-
nomic incentives to build the new receivers.”

Broadcasting-Satellite Service-Sound—BSS-
Sound refers to the delivery of audio services
directly to stationary and portable receivers from
satellite transmitters (see figure 2-4).* These serv-
ices, which often plan to use digital technology
(digital audio broadcasting), promise to deliver radio
services with compact disc quality sound to any type
of receiver (home, portable, mobile) in any environ-
ment (urban, suburban, rural). Domestic service
would be provided through satellites for wide area
coverage and terrestrial transmitters for local serv-
ices or to fill in areas where the satellite signal is
weak (in tunnels, for example). International service
would be provided primarily by satellite and would
allow listeners to receive programming anywhere in
the world. Planned systems will allow services to be
tailored to local, domestic or international listeners.
In the United States, several companies have applied
to the FCC for authority to launch satellites and offer
such services (see app. C).

BSS-Sound has been studied internationally, dat-
ing back at least 25 years. The issue of BSS-Sound
was raised at WARC-79, which recommended that
it be considered at a future WARC (which was later
scheduled as the 1988 WARC on the Use of the
Geostationary-Satellite Orbit and the Planning of
Space Services Utilizing 1t-ORB-88). ORB-88

“SFor a fy]1 discussion of the history Of HF Spectrum allocation, see Savage, op. Cit., footnote 28.

Smndustry Advisory Committee, “Final Report of Informal Working Group Number |," report submitted to the FCC, Apr. 24, 1991.
Slnternational Telecommunication Union, R€SOIUtiON No. 517 of The World Administrative Radio Conference for the Planning Of the HF Bands

Allocated Exclusively to the Broadcadti ng Service (Geneva, 1987).

S2Manufacturers will N0t build the receivers until they can receive something, butthe programmers will not broadcast in ssB until there are radios
to receive the signal. Even if some manufacturers do produce these new receivers, they are likely to be very expensive until larger markets open up.
$3BSS-Sound systems may also be Complemented DY terrestrial transmitters. Both SatelliteS and terrestrial transmitters are Prop0Sed to be used cither

separately or in amixed system to provide complete radio coverage.
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was unable to reach agreement on possible alloca-
tions and service standards and recommended that
the issue be reconsidered at a future WARC after
further technical studies by the ITU's International
Radio Consultative Committee (CCIR) (see ch. 3).*
Accordingly, the Administrative Council included
BSS-Sound in the 500-3000-MHz range on the
WARC-92 agenda.

Debate in the United States has been intense over
which bands to allocate domestically and what the
U.S. international position should be. This is the
only WARC agenda item that could not be recon-
ciled between FCC and NTIA before final recom-
mendations were transmitted to the Department of
State. In initial reports, the FCC and NTIA proposed
four options for BSS-Sound allocation for WARC-
92.*BSS-Sound proponents favor the bands around
1.5 GHz (the so-called L-band), but U.S. Govern-
ment interests, notably the Department of Defense
and its commercial contractors, are opposed because
of the existing use of the band for aircraft testing.”
The problem with all BSS-Sound options is that
sharing with other services, such as the industrial,
scientific, and medical services, which includes
microwave ovens, in the 2400-MHz bands is ex-
tremely difficult, and existing users are often unwill-
ing or unable to move.” In its final Report, the FCC
recommended the reallocation of the 1.5- and
2.3-GHz bands for BSS-Sound. NTIA proposed that
the 2310-2390-MHZ band could be used. The final
size and location of the bands is subject to continu-
ing negotiation.

Internationally, there is strong interest in the
concept of BSS-Sound, but sharp differences exist as
to which band(s) would be most appropriate for an
allocation. For example, there is little consensus
internationally on the use of the 1.5-GHz band. A

Internationally, there is strong interest
in the concept of BSS-Sound, but sharp
differences exist as to which band(s)
would be most appropriate for an alloca-
tion.

recent meeting of CITEL (see box 3-A) generally
supported an allocation in the 1.5-GHz band, and a
minority of the CEPT countries would like to use the
1.5-GHz band for BSS-Sound. However, many
foreign countries seem to concur with U.S. govern-
ment opposition-including many CEPT coun-
tries-who claim that there is no way to accommo-
date the service in the 1.5-GHz band because of
tremendous demand by mobile services and existing
fixed services. Other countries also seem to favor
using the band for Mobile or Mobile Satellite
Services. Debate on BSS-Sound at WARC-92 is
expected to be difficult because all proposed bands
are used by existing services.”

Broadcasting-Satellite Service-High-Definition
Television—HDTYV was conceived more than 20
years ago, but only recently has the technology
become advanced enough for commercial applica-
tions.* HDTV's main characteristics are high reso-
lution (nearly twice that of conventional television)
and better color, a wider screen, and compact disc
quality digital sound. While HDTV systems are
currently still in development, rapid advances in
technology are being made that could bring HDTV
to consumer markets worldwide by the mid-1990s.”
Satellite transmission of HDTV services is only one
of a number of ways to deliver such programming
(others include cable, fiber optics, and terrestrial

S4International Telecommunication Union, ReSO| Uti ONNO. 5200f the World Administrative Radio CONference onthe Use of the Geostationary-Satellite
Orhit and the Planning of Space Services Utilizing 1t, Second Session (Geneva, 1988).

55728-788 MHz; 1493-1525 MHz, 2390-2450 MHz, 2360-2410 MHz. Federal Communications Commission, ' *An Inquiry Relating to Preparation
for the International Telecommunication Union World Administrative Radio Conference for Dealing With Frequency Allocations in Certain Parts of
the Spectrum,” Supplemental Notice Of Inquiry, Gen Docket 89-554,6 FCC Red 1914, p. 2.

565 ome Proponents of digital audio broadcasting, a digital transmission format that could be used to provide BSS-Sound services, have proposed that
the terrestrial component of BSS-Sound Would be more easily provided in existing radio broadcasting bands. They do not necessarily favor the 1.5-GHz

band for this service.

57 Another proposal for @~ audio broadcasting t. share spectrum in the UHF television band was rejected becausc the FCC anticipates that the
spectrum will be needed for the transmission of advanced television (ATV) signals. _ o
58The FCC notes in its Supplemental Notice Of @@ that fnd@ a worldwide allocation for BSS may be difficult. It then raises the possibility that

alocations may have to be made on aregiona basis.

59For discussion of the historical, technical, and economic implications of HDTV, see U.S. CONQress, Office Of Technology Assessment, The Big
Picture: HDTV and High-Resolution Systems, OTA-BP-CIT-64 (Washington, DC: U.S. Government Printing Office, June 1990).

Japan already has @ System in operation (MUSE). Ivid.
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broadcasting), but proponents see HDTV as a very
lucrative market for satellite services vendors. Satel-
lite delivery of HDTV, however, depends on the
availability of spectrum around the world, and many
believe a worldwide allocation for HDTV is needed
to further advance this service and reduce interna-
tional interference problems.

A plan exists for satellite transmission of televi-
sion signals directly to home receivers in the
12-GHz band. However, this band was planned
primarily for direct broadcast of conventional televi-
sion signals. While it appears possible to transmit
some enhanced and narrow-band HDTV signals in
these channels, the larger bandwidths commonly
associated with full HDTV may not fit into the
current planned channel bandwidths.” To accom-
modate these wider channels and any future expan-
sion in HDTV service, HDTV allocations were
considered at ORB-88, but were not agreed to. The
ITU Administrative Council included this item in
the agenda of WARC-92 based on Resolution 521 of
ORB-88, which calls for consideration of a world-
wide allocation for wide-band HDTV between 12.7
and 23.0 GHz.

The United States proposes that the existing plan
in the 11.7-12.7-GHz band can serve as the basis for
future HDTV services, but that additional alloca-
tions may also be necessary. The United States
considered 17.3 -17.7 GHz and 24.65-25.25 GHz for
these additional frequencies, and eventually the FCC
and NTIA recommended the 25-GHz band.” The
IAC generally supported the FCC positions, but
expressed doubt about the necessity of expanding
allocations, especially in the 17-GHz bands.” CEPT
countries have proposed using the band 21.4-22.0
GHz on a worldwide basis for HDTV. CITEL was
unable to agree on common views regarding the
necessity of additional allocations given the possi-
bilities of future technical advances in compression
technology.

Several of the most important issues to
be considered at WARC-92 involve the
expansion of Mobile and Mobile Satel-
lite Services.

Mobile and Mobile Satellite Servicesin 1-3 GHz
-Several of the most important issues to be
considered at WARC-92 involve the expansion of
Mobile and Mobile Satellite Services. Recognizing
the need to allocate additional frequencies to the
mobile services, ITU members decided at the 1987
WARC for the Mobile Services (MOB-87) that a
future conference was necessary to address these
issues.* Consequently, the WARC-92 agenda in-
cludes four topics related to mobile and mobile
satellite services: 1) increasing the allocations to
these services in general; 2) allocation or designa-
tion of frequencies for public correspondence with
aircraft; 3) allocation or designation of frequencies
for Future Public Land Mobile Telecommunications
Service; and 4) possible allocations for LEOS. Each
service is discussed separately below.

Mobile Services-Although the United States is
widely regarded as a leader in many areas of
radiocommunications, the European countries have
been aggressively developing and implementing
many types of mobile communication services. In
part this is because the European nations recognized
early on the importance of mobile communications
in an advanced information society, but more
importantly because the Europeans identified these
systems as a critical element in the future economic
development of a unified Europe and started work-
ing out a common plan and standards for developing

61Rapidly advancing digital video compression capabilities could conceivably allow even the widest bandwidthHDTV signals to fit into the existing
channel bandwidth constraints. There is no consensus, however, as to howmuchcompression wilt be practical in the short term, and some administrations
remain skeptical that compression techniques will completely solve this problem. See, e.g, Organization Of American States, Interamerican
Telecommunications Conference, Permanent Technical Committee'111, ‘' Report of the crreL 1992 World Administrative Radio Conference Interim

Working Group,” Document WARC-92/62 Rev. 2, May 10, 1991.
2Supplemental NOI, 0. cit., footnote 55.

63 basis is position IS the belief that compression technologies will be able to provide HDTV service within the €XiSting allocations. The
The of this P p g1 2

Industry Advisory Committee report also noted serious problems with sharing in the 17-GHz bands, Because of the lack of sharing problemsin the
24.65-25.25 GHz-bands, these were endorsed by the Committee. See * ‘Final Report of Informal Working Group-Number Three,” submitted to Industry

Advisory Committee, Apr. 25, 1991.

4 nternational Telecommunication Union, Resolution no, 208 of the World Administrative Radio Conference for the Mobile Services (Geneva,

1987).
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such services.” The United States, by contrast,
considers mobile services more narrowly as a matter
of domestic spectrum management, not linked to
development or trade, and has no comprehensive
long-range plan for such services, preferring to
manage and plan only in response to specific
pressures. This results from a U.S. system that
depends on the market to make decisions and that
has many competing interests-an adversarial sys-
tem that often resorts to litigation rather than
negotiation. Achieving consensus and developing a
unified approach is much more difficult and time-
consuming in the United States than in many foreign
countries.

Mobile Satellite Services-MSS encompass all
types of services delivered by satellite including
maritime (MMSS), aeronautical (AMSS), and land
mobile (LMSS) communications. These services
can be provided by either geosynchronous orbit
satellites or LEOS. Because of the characteristics of
radio wave propagation, the most suitable frequen-
cies for these mobile services are below 3 GHz, and
the most heavily used frequencies are in the L-band
(1.5- 1.6 GHz). With the increasing demand for MSS
in all parts of the world, these frequencies are
becoming rapidly congested.”

Some of the most contentious and important
issues of the WARC, both domestically and interna-
tionally, involve the MSS. The United States has
proposed a generic MSS in the 1.5-1.6-GHz bands
that would combine maritime, aeronautical, and land
mobile services.” The United States has also
proposed allocating frequencies in the 2.1- and
2.4-GHz bands totaling 80 MHz and the 1850- 1990-
MHz band to MSS. The Industry Advisory Commit-
tee Ad-Hoc Group advising the FCC on MSS
matters for WARC-92 agreed on the need for
additional MSS spectrum, but could not reach

consensus on the specific location or use of the
additional bands. Many existing users, including
public safety interests and the petroleum, railroad,
and utilities, have voiced strong opposition to the
use of bands below 2 GHz. There is special concern
that the interests of the aeronautical and maritime
distress and safety services be protected, especially
from potential interference with the proposed serv-
ices for public correspondence with aircraft (see
below). The United States believes that such public
safety concerns can be protected through footnotes
allowing such services priority access to frequen-
cies, but there is still strong aeronautical industry
opposition to this view.

Discussions within CITEL established general
support for additional allocations, but specific agree-
ments on the use of the bands were limited. The
CEPT countries have identified MSS allocations as
the most important issue of WARC-92, and may
propose up to 100 MHz of additional spectrum in the
L-band as well as additional allocations above 2.5
GHz.” CEPT also supports the concept of a generic
allocation for MSS, but only for newly allocated
bands.

In addition to the above allocations, the FCC
proposed to allocate 1850-1990 MHz to MSS for the
use of LEOS.”In the final U.S. proposals, this
recommendation was modified to remove explicit
references to LEOS and was proposed under MSS.
This change reflects a potential problem for the
United States in its MSS negotiations at WARC-92.
The WARC-92 agenda specifically addresses LEOS
systems that would operate in frequencies below 1
GHz. During the course of the FCC preparations
process (after the Second Notice of Inquiry was
released), however, Motorola and Ellipsat proposed
LEOS systems that would operate in frequencies

65Since the private sector plays a smaller role in public telecommunications systems development in Europe compared to the United States, it may
be easier for the European nations to develop regi onal plans. For example, Global System for Mobile Communications (GSM-formerly Groupe Special

Mobile) isadigital cellular standard that has

een proposed to serve all Europe, replacing existing incompatible national (analog) systems. Its

implementation 1s proceeding, although more slowly than some policymakers had anticipated.

8The International Radio Consultative Committee (CCIR) has studied future requirements for all MSS and has concluded that existing allocations
will not be sufficient to meet estimated growth in these services. CCIR studies estimate that a total bandwidth of between 177.6 and 328.2 MHz will
be required by 2010. See Organization of American States, Inter-American Telecommunications Conference, “Report of *he CITEL 1992 World
Administrative Radio Conference Interim Working Group,” WARC-92/62 Rev. 2, unpublished document, May 10, 1991. Taese figures are roughly
equivalent to the1Ac’s estimates. SeeSupplemental NOI, Op. Cit., footnote 55.

674t the 1987 Mobile WARC, the United States did not succeed in having this view accepted. As aresult, the United States took a reservation on this

dlocation and created a shared alocation for LMSS, MMSS, and AMSS.

8Comments Of Eberhard George, CEPT ObServer, to CITeL Interim Working Group meeting, Washington DC, May 10,1991.

9Pederal Communications Commission, “Aninquiry Relating to Preparation for the International Telecommunication Union World Administrative
Radio Conference for Dealing With Frequency Allocationsin Certain Parts of the Spectrum,” Report, Gen Docket No. 89-554,6 FCC Rred 3900 (1991).
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above 1 GHz.”The FCC has supported these
proposals, but support for the system outside the
United States appears limited. At the International
Radio Consultative Committee WARC-92 Confer-
ence Preparatory Meeting, for example, Motorola’s
Iridium proposal was extensively discussed, but
LEOS systems in this band were not fully endorsed
because of concerns about the ability of such
systems to share spectrum with geosynchronous
satellite systems.”Because LEO systems will be
providing MSS, the United States has indicated in its
final proposals that spectrum allocated to the MSS
could be used for LEOS operations.

This proposal is controversial on several grounds.
First, domestic MSS providers, notably the Ameri-
can Mobile Satellite Corporation, have argued that
the FCC has taken no domestic action yet to
establish the need or public interest standards for
these proposed LEOS systems. They contend that
bringing these proposals directly to the WARC
preparations process and the WARC itself, circum-
vents the proper approval process. Second, because
the concept of LEOS above 1 GHz is not explicitly
part of the WARC agenda, some foreign govern-
ments have argued that this WARC cannot consider
it. They believe that a consideration of LEOS
systems above 1 GHz violates the spirit of the
WARC-92 agenda. The U.S. strategy has some
opponents questioning why the government is ex-
pending so much energy and risking its credibility
on a proposal that has seemingly little backing
internationally .72

Future Public Land Mobile Telecommunication
Systems-Future Public Land Mobile Telecommu-
nication Systems (FPLMTS) is another of the new
services to be considered at WARC-92. It is within

Spectrum allocated to Future Public
Land Mobile Telecommunication Sys-
tems (FPLMTS) may provide radio fre-
guencies that could be used by future
personal communications services (PCS).

this allocation (somewhere in the 1700-2300 MHz
bands) that future PCS may be located.” Develop-
ment activities are underway around the world
examining voice and data applications for both
personal and mobile (vehicular) uses. Studies are
also underway examining the use of FPLMTS as an
alternative to wire connections to provide access to
public telephone networks (see ch. 2). Based on this
widespread interest and the work of MOB-87,"the
Administrative Council added FPLMTS to the
WARC-92 agenda.

Allocation of additional spectrum for FPLMTS is
not the critical issue. Many countries, including the
United States, believe that the existing allocations
for mobile services in the 1-3-GHz band are
adequate. The main issue of FPLMTS centers
around the designation of a common core/band of
worldwide frequencies that would allow interna-
tional roaming of PCS.”"The CCIR has recom-
mended 60 MHz for this purpose. The members of
CITEL generally support the concept of FPLMTS
and the need for a core band of spectrum for
international roaming. The CEPT countries have
indicated that they would like 200 MHz of total
spectrum designated to FPLMTS, possibly in the
1900-2100-MHZ bands. The FCC, however, pro-
posed no additional allocations for FPLMTS, and

™S pecifically, the DindS applied for were 16101626.5 MHz. Ellipsat alSO proposed to use frequencies just below 2.5 GHz. As of July 1991, several
other companies have applied at the Commission to build similar systems (see app. C).

TInternational Telecommunication Union, International Radio Consultative Committee,CCIR REPORT: Technical and Operational Buses for the
World Administrative Radio Conference 1992 (WARC-92), March 1991, pp. 8-5,8-13,8-14.

2This conflict reflects the 1arger jssue Of NOW the world il accommodate L EQS in the international Radio Regulations and in particular frequency
bands. Fundamentally, the question is: what is LE0s? IS it a separate service, or is LEOs technology merely another method for providing an existing

service? Radio freguency allocations are generally made only to radio services, not technologies. Y et LEOs, which istechnically just a
radiocommunication technology, is being treated on the WARC-92 agenda as if it were a service. This ambiguous situation is the basis for the present

controversy.

30ther possible PCS allocations are in the 800-900-MHz band near the cellular allocation. Many experimental licenses havebeen granted and applied

for in this band (see app. C).

74International Telecommunication Union, Recommendation No. 205 of the World Administrative Radio Conference fof the Mobile Services

(Geneva, 1987).

75This would not lessen allocations (- the service inany way. Rather, it would carve outaband Of spectrum that would be common to FPLMTS Systems
around the world. Thiswould provide a common signaling channel worldwide that would allow users' personal equipment t0 acCess services N0 matter

where the user islocated.
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believes that existing allocations have sufficient
flexibility to allow any reallocation to be accom-
plished domestically.” The Commission also be-
lieves that the 60-MHz requirement identified for
international roaming by the CCIR is excessive and
unnecessary. Generally, this view is supported by
the Industry Advisory Committee. At one point in
the development of proposals, the United States
agreed that a common worldwide allocation would
be desirable to allow mobile roaming of PCS, but
proposed 10 MHz as sufficient.” In the final U.S.
proposals, however, this idea was dropped-the
United States now believes that the designation of a
frequency band for FPLMTS is premature.

Low-Earth Orbiting Satellites-LEQOS systems
are another method of providing MSS. Individual
LEO satellites are smaller and much easier and
cheaper to design, construct and launch than conven-
tional geosynchronous satellites, and proponents
envision networks of these small satellites circling
the globe. LEOS services have received much
attention in the United States, and several applica-
tions for LEOS systems are pending at the FCC (see
app. C). Two types of LEO systems have been
proposed. LEOS operating in frequencies below 1
GHz will provide only data applications, including
position determination services for cars, trucks,
ships and aircraft. In addition to these services,
systems operating in frequencies above 1 GHz plan
to provide voice services as well. Motorola’s Iridium
system, for example, which would use a network of
77 LEOS to provide data and voice services around
the world. Although LEO satellites are relatively
less expensive than geosynchronous satellites, the
networks required to provide wide area coverage
could be very expensive because of the large
numbers of satellites required and the technical
complexity of linking them all together. Iridium is
expected to cost more than $3 billion. While both

Low-Earth orbiting satellite (LEOS)
services havereceived much attention in
the United States, and several applica-
tions for LEOS systems are pending at
the FCC.

types of LEOS systems could be used for domestic
service, larger networks of LEO satellites could also
provide global coverage. For this reason, the United
States persuaded the ITU Administrative Council to
put LEOS (below 1 GHz) on the agenda for
WARC-92. LEOS above 1 GHz were not included
on the WARC-92 agenda because no systems using
those frequencies had yet been proposed.”

The United States considered several possible
bands for reallocation to LEOS below 1 GHz.” Final
U.S. proposals are for 137-138 MHz (downlink),
148-149.9 MHz (uplink), and 400.15-401 MHz
(downlink). While there is relatively little interest in
LEOS in other countries, many are concerned about
possible interference between LEOS and existing
users in the proposed bands. CITEL was not able to
agree on a common LEOS proposal pending the
completion of sharing studies in progress. The CEPT
countries, as of May 1991, had no LEO satellite
proposals.

During the course of WARC-92 preparations, the
FCC also received applications for LEOS in bands
above 1 GHz.” Although not explicitly included in
the WARC-92 agenda, in its final proposals, the
United States proposes that the band 1613.8 -1626.5
MHz be allocated to the MSS on a secondary basis
to provide transmission from the satellite to receiv-
ers on Earth (the same frequencies are already
allocated for transmission from Earth to satellites).

76Federal Communications COMMIiSSION, *An Inquiry Relating t0 Preparation for the International Telecommunication Union World Admitijgeragive
Radio Conference for Dealing With Frequency Allocationsin Certain Parts of theSpectrum,” Second Notice Of Inquiry, Gen Docket 89-554,5 FCC

Red 6046 (1990); Supplemental Nol, op. Cit., footnote 55.

7 Apple Computer, Motorola, and Comsat all support at [€ast a 10-MHZ designation to allow international voice and data personal communications.

However, the proposal is not included in the final U.S. proposals.

8Motorola and Ellipsat filed their applications well after the agenda had been finalized.

T9The bands proposed in the FCC Notice of Inquiry process include: 137-138 and 148-149.9 MHz; 420-421 MHz and 930-931 MHz. In addition, the
gr%duary Advisory Committee proposed 173.4-174 MHz and 400.15-401 MHz. second Not, Op. Cit., footnote 76; Supplemental NOI, Op. Cit., footnote

0Motorola and Ellipsat were the initial appliants. The Iridium System would use the band 1610- 1626.5 MHz for both uplink (Barth-to-satellite) and
downlink (satellite-to-Earth) transmissions, while Etlipsat would use 1610- 1626.5 s itS uplink with its downlink transmissions at 2483.5-2500 MHz.
Recently, more applications for such service have been fited (see app. C). For adiscussion of the Iridium and Extipsat applications and FCC proposals,
see Supplemental NOI, op. cit., footnote 55.
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This spectrum would be used in the United States for
LEOS services, and responds to Iridium’s proposal
to use this block of spectrum for both uplink and
downlink transmissions. The United States also
proposes that spectrum be allocated to MSS services
in 1850-1990 MHz on a shared primary basis to
provide for future flexibility and expansion of MSS
(specifically LEOS, although the proposals do not
explicitly state this). As noted above, these propos-
als have generated controversy on several levels.

Other Allocation |ssues—Several other alloca-
tion issues, while not receiving as much public
attention as those above, pose equally great negotiat-
ing challenges for the United States, both domesti-
cally and internationally.

Public Correspondence With Aircraft-Aeronau-
tical public correspondence (APC) refers to radio-
communication services that allow airline passen-
gers to place telephone calls while in flight. The
demand for public communication with aircraft is
relatively recent, having been addressed for the first
time on a global basis at the 1987 Mobile WARC
(MOB-87). That WARC allocated frequencies in the
1.5-1.6-GHz band for experimental terrestrial APC.
Subsequent studies by the CCIR indicated the
benefits of a worldwide allocation for this service,
and following Recommendation 408 (MOB-87), the
issue was included in the WARC-92 agenda.

Although not particularly controversial, it appears
unlikely that a worldwide allocation for terrestrial
APC will be accepted. In many countries, the
frequencies allocated at MOB-87 are already heavily
used for other services and may cause serious
interference to radionavigation and radiodetermina-
tion satellite services also operating in the bands.
Because of this, many countries in Regions 2 and 3,
including the United States, have authorized or
begun operating terrestrial APC systems in the
800-960-MHz band (a band not specifically allo-
cated to worldwide aeronautical mobile service) .81
Consequently, the United States will not propose
any additional spectrum to terrestrial APC, but will
propose that bands currently used in the United
States be designated for worldwide use. Most

CITEL members support the U.S. proposal, but a
common view has not been agreed to. The CEPT
countries also do not want any additional allocations
for APC in the 900-MHz band, citing extensive
existing services, but will likely propose an alloca-
tion of 10 MHz of additional spectrum in the 1.7-or
1.8-GHz bands.

Radiodeter mination-Satellite Service in 1.6-2.5
GHz-Radiodetermination-Satellite Service (RDSS)
uses satellites to provide geographic location infor-
mation to cars, trucks, aircraft, and ships at sea (see
ch. 2). Several RDSS systems are operating in the
United States and more are being developed. Some
of these services may be offered by the proposed
LEOS systems in combination with other data and
messaging applications (see app. C).

RDSS was put on the WARC-92 agenda accord-
ing to Resolution No. 708 of the 1987 WARC for the
Mobile Services, which allocated spectrum for the
service, but also called for more study of the use of
RDSS and sharing between RDSS and terrestrial
services in various bands. Consequently, WARC-92
will address the issues of RDSS with the intention of
harmonizing regulations for its use worldwide. In
this regard, the United States will propose that
RDSS be upgraded to primary status in Regions 1
and 3 (to bring it in line with its status in Region 2).”

Fixed Satellite Service in 14.5 -14.8 GHz—The
14.5-14.8-GHz band is allocated to the Fixed
Satellite Service (FSS) internationally.” The item
was put on the WARC agenda to correct an
imbalance in the number of frequencies available for
sending signals to (uplink) and from (downlink)
satellites. Outside the United States, the band is
allocated to transmit video programming in support
of the Broadcasting-Satellite Service. In the United
States, however, the band is allocated exclusively
for government use. Due to extensive government
use of the band, the United States opposes interna-
tional use of the band for commercial purposes, and
opposed the inclusion of this item on the WARC
agenda. U.S. representatives, however, did not
prevail, and the item was included. U.S. industry has
shown some support for changing the allocations

81y the United States, the SySteM iS fully operational and serves hundreds of aircraft. The United States uses the bands 849-851 MHz and 894-896

MHz for this system.

82The United States also proposes t add MSS asa coprimary allocation in these bands. MSS and RDSS services are technically cOMpatible, and, in
fact, complement each other. They are expected to be provided by the same satellite system in many cases.

$3Generally, Fixed Satellite Service iS defined 5 communication between any two fried (stationary) Earth Stations using a Satellite. In many
applications, a satellite beams programming or information from one central point (the hub) to any number of stationary satellite receive dishes.
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internationally, but the U.S. government remains
opposed to any changes in the band, and will take
that position into the WARC. Even if a reallocation
passes, the United States will likely take a reserva-
tion on this use, denying its use in the United
States.”

Space Operations and Research at 2 GHz—
These services provide communications, data gath-
ering, and command and control functions for space
activities.” In the United States, for example, they
support the space shuttle and the Hubble telescope.
In recent years, use of these services and frequencies
has intensified, making international coordination
difficult. As a result, the 1988 space services WARC
recommended that a future conference address the
issue.” The United States proposes to upgrade these
services to primary status.

Soace Services Above 20 GHz—I n addition to
existing space services, WARC-92 will also con-
sider possible allocations for new space services that
would use frequencies above 20 GHz. Among the
U.S. proposals for new services and allocations are:
the creation of a General-Satellite Service near 20/30
GHz that would be used to provide both fixed and
mobile services; an allocation for intersatellite links
at 21.7-22 GHz; a primary allocation for Earth
exploration satellites near 61 and 157 GHz; and a
primary allocation for new space research services at
37-38 and 39.5 -40.5 GHz (for a complete summary
of the U.S. proposals for new space services, see app.

).

U.S. Preparations and WARC Proceedings

Although the issues to be addressed by WARC-92
have been well known for many years, the actual
preparation time for the conference has been rela-
tively short. In the past, preparation time for WARCs
has been between 3 and 5 years. The final agenda for
WARC-92, however, was not adopted until mid-
1990, leaving approximately only 1 year for propos-
als to be drafted and sent to the ITU and only 18
months before the WARC itself. This is a special
problem for the United States because of the large
number of constituencies involved and the extensive

The issues to be addressed by WARC-92
have been well known for many years,
but the actual preparation time for the
conference has been relatively short.
Nevertheless, the development of pro-
posals was accomplished on time.

degree of private sector involvement. It takes a long
time to make sure everyone has a fair chance to have
their views heard, and then to try to work out a
compromise. Nevertheless, the development of pro-
posals was accomplished on time.

The United States began preparing for the confer-
ence in late 1989. The FCC began its proceeding
(Gen Docket 89-554) into WARC positions and
established the Industry Advisory Committee to
provide private sector input to the formation of
Commission proposals. NTIA established Ad Hoc
206 of the Interdepartment Radio Advisory Commit-
tee to provide government agency input for formula-
tion of executive branch positions. Additional,
mostly technical, work was done in U.S. national
CCIR study groups. Although NTIA and the FCC
developed ‘their own proposals, in reality, the
development of executive branch and FCC propos-
als was very closely coordinated. This ongoing
coordination streamlines the proposal development
process and ensures that final WARC positions are
developed as quickly as possible.

However, the WARC-92 proposals from FCC and
NTIA were not exact duplicates-one issue re-
mained unresolved. In the U.S. final proposals,
which were submitted to the ITU in late July 1991,
FCC and executive branch views had not been
reconciled on the recommended allocations for
BSS-Sound. In cases such as this, when coordination
has failed, the FCC and NTIA will continue negotia-
tions, or the Department of State will try to negotiate
a solution or establish a mechanism to resolve the
dispute. If the proponents still cannot agree, a

84The governments of Germany, Italy, Spain, and France indicated at the 1990 rru Administrative Council that this allocation could Not be

implemented in their countries.

85The actual frequencies allocated for these services are 2025-2110 MHz and 2200-2290 MHz.
86International Telecommunication Unjon, Recommendation 716 Of the WARC ON the Use Of the Geostationary-Satellite Orbit and the Plannin gof

Space Services Utilizing 1t, Second Session (Geneva, 1988).
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mechanism’ may have to be created to work out a
solution. ” One alternative is to bring the matter
before the (staff of) the National Security Council,
which is empowered by the President to resolve
disputes of this type, although this is considered a
last resort.” The final U.S. proposal for BSS-Sound
will be submitted to the ITU in the form of a
supplemental proposal before WARC-92 convenes.

Late in the summer of 1991, the Department of
State, in consultation with NTIA and FCC, assem-
bled the formal U.S. delegation that will attend the
conference. Approximately 50 people serve on the
delegation including representatives from FCC,
NTIA, Department of State, other Federal Govern-
ment agencies, and the private sector.” The core of
the nongovernment representatives is drawn from
the FCC's Industry Advisory Committee (see ch. 4).
Delegations are balanced as much as possible to
ensure the participation of various industry sectors
as well as minority participation. The Department of
State also appointed a Head of Delegation and four
vice-chairs to assist him, one each from FCC, NTIA,
Department of State, and the private sector. The
process of finalizing the WARC-92 delegation
proceeded very slowly, leading many to believe that
the U.S. will not have time to adequately prepare its
negotiation strategies for the WARC. As of mid-
September, the delegation still had not been offi-
cially announced, although members had been
notified and had begun to meet. The Head of
Delegation, Jan Baran, was announced in late
August.

Once the delegation was formed, WARC prepara-
tions intensified. Leadership roles within the U.S.
delegation were established, and three committees
(Allocation, Regulation, and Technical) were cre-
ated to guide final U.S. preparations. The delegation
will develop negotiating strategies and fallback
positions based on U.S. needs, but also tempered by

The process of finalizing the WARC-92
delegation has proceeded very slowly,
leading many to believe that the United
States will not have time to adequately
prepare its negotiation strategies for the
WARC.

the likelihood of foreign acceptance or room for
negotiation. Finally, the delegation will work out a
detailed negotiating strategy that includes presenta-
tion of specific proposals and the ordering of
fall-back positions.”

Starting sometime in August 1991, and lasting
until the end of the year, the chief spokespersons
(usually consisting of representatives from the
Department of State, NTIA, FCC, and the private
sector) of the delegation began bilateral and multi-
lateral talks with the key foreign governments and
international organizations involved in WARC-92.
Until proposals for the WARC were finalized, talks
were mostly informal, giving both sides the opportu-
nity to exchange ideas, stake out initial positions,
and get background for future negotiation strategies.
Once national proposals have been agreed to,
however, talks become more consequential as U.S.
representatives try to determine how firm each
nation’s positions are, what backup strategies and
positions the United States could develop, and how
many votes the United States can count on at the
conference. Negotiation becomes concentrated on
selling positions as opposed to flexibly discussing
them. This part of the preparations process gives
U.S. representatives the opportunity to make con-
nections with key countries, especially those in
Africa and Asia, which may be unfamiliar with U.S.
positions, and enables them to try to build support

§7The telecommunications Senior Interagency Group (SIG), which could have provided the basis for resolving the dispute was disbanded in the early

years of the Bush administration.

88Although it iS rare fOF conflicts t0 gt this far, National Security Council staff have resolved disputes in the past. During 1979 WARC preparations,
Voice of Americaand the Department of Defense clashed over HF bands for broadcasting. Following several months of delay, the Voice of America

request for additional HF frequencies wasincluded in the final proposals.

9A¢the 1979 general WARC, the United States sent 67 delegates of whom 48 (72 percent) were government representatives. The percentage Of Private
sector delegates is expected to be higher for wARC-92 because of the wide range of topics to be addressed.

%The United States has consjstentlty been criticized by industry, foreign observers, and even from within the government for the way it develops and
t

executes conference strategy. Part o

he problem is inherent in the public nature of the U.S. process. Negotiating strategies and faliback positions are

meaninglessif they are made public. Theresult has been that Some faliback positions remain concealed by Povernment representatives, evenfrom Other

del e?ates, until the last minute. This makes the United States appear to be unyielding and bultyish, especial
can

y inthe first few weeks of conferences, and

can [eave the United States with little room to maneuver at the conference itself. Contributing to the problem is that U.S. delegations are formed late
in the preparations process. Thereis often too little time to devel op sophisticated negotiating strategies.
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for U.S. proposals. These efforts also allow the establishing personal relationships, enhancing aware-
United States to explain in detail the technologies ness and understanding of the technologies, and
and services being proposed, and are critical in prenegotiating issues to achieve the best possible
laying the groundwork for the conference— outcomes.*

91Because many developing countries 40 not have the extensive expertise in radiocommunications the United States has, they are still catching Up
on changes and developments from the many wARCs held in the 1980s. And because their telecommunication infrastructures are less developed than

that of the United States, they often do not need (or want) or cannot afford the |atest expensive equipment. These factors create a bias to leave things
asthey are, and hence the United States must demonstrate the utility of these new technologies and services.



