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ABSTRACT 

Performance contracts are widely used in the public sector (and to a lesser extent in the private sector) to 
implement energy efficiency, renewable energy, and energy resilience projects. Customers (e.g., federal 
agencies, municipal and state governments, universities and colleges, schools, and hospitals (i.e., the 
MUSH market), as well as commercial building owners, contract with an Energy Services Company 
(ESCO), which installs new or upgraded equipment such as boilers and chillers, control systems, interior 
and exterior lighting, and solar PV arrays consistent with the customer’s requirements, using private 
sector financing. In a related contracting arrangement called a Utility Energy Service Contract (UESC) 
the customer contracts with a serving electric, gas, or water utility to obtain the upgrades. In both cases, 
the customer repays the project financing using the energy, water and operations and maintenance (O&M) 
cost savings that result from the new or upgraded equipment and facility improvements. While such 
projects can be accomplished at no up-front cost to the customer, capital contributions from the customer, 
when available, provide several advantages. First, they can reduce the finance term, which is of critical 
importance in cases where the project term would exceed the statutory limit in the absence of the 
contribution. Customer contributions can also increase the total investment of the project, allowing 
inclusion of measures with longer paybacks than would be possible without the contribution, or expansion 
of the size or scope of one or more measures. A performance contract allows the savings from additional 
scope to be capitalized and leveraged over the project term, thereby creating even more project 
investment. The objective of this report was to determine the amount of additional investment that is 
achieved by leveraging customer funding contributions to the project. Using a representative project 
based on 40 Task Orders awarded under the U.S. Department of Energy’s Federal Energy Management 
Program (FEMP) energy savings performance contract (ESPC) indefinite delivery indefinite quantity 
(IDIQ) contract over the past five years, we found that the leveraging ratio of customer contributions 
ranges from 1.3 to 2.1. That is, given the assumptions made, a given contribution increases the size of the 
project (in terms of the quantity of measures that can be installed) by 1.3 to 2.1 times the size of the 
contribution. This result suggests that to maximize its buying power, available capital funding should 
always be used in concert with performance contracting. 
 

1. INTRODUCTION 

In a performance contracting project1, a contractor (i.e., an Energy Service Company or a utility provider) 
uses private financing to implement an energy project at a customer facility. The installed project reduces 
the facility’s energy and operations and maintenance (O&M) costs, and the customer uses these savings to 
pay off the financing (and to fund any performance period services included in the contract) over the 
contract term.  
 
In addition to energy and O&M savings, avoided capital improvement costs are another important source 
of savings in performance contracting projects. In general, these are funds available to the customer for 
projects that will be made unnecessary by the performance contract. For example, a customer may have 
funds available for a project to upgrade an aging boiler plant, but the performance contracting project 
either includes that upgrade or calls for demolition of the plant and installation of distributed ground 
source heat pumps. Since the boiler plant upgrade will no longer be required, these avoided costs are 
considered a savings and can be applied to the performance contracting project.  
 

 
1 Performance contracts are financing vehicles that include energy savings performance contracts (ESPCs and ESPC 
ENABLE), utility energy service contracts (UESCs), and Energy Sales Agreements (ESAs). In general, the prime 
contractor in ESPCs are ESCOs, and the prime contractor in UESCs are utility providers.  



 

6 

Grants, rebates, renewable energy credits and other incentives are another important source of funding in 
performance contracting projects. When these funds are made available due to a federal energy savings 
performance contract (ESPC) or utility energy service contract (UESC), they are classified as savings, and 
as such can be applied to the project. Several types of rebate and incentive programs exist for the energy 
efficiency, renewable energy and energy resilience measures commonly installed under performance 
contracts. These include public purpose programs administered by utilities, state agencies, or other third 
parties; utility programs administered by local utilities and paid for by utility ratepayers; and programs 
sponsored by state agencies designed to promote energy efficiency and renewable energy. Federal 
agencies have access to additional sources of funding, including Assisting Federal Facilities with Energy 
Conservation Technologies (AFFECT) grants and Energy Resilience Conservation Investment Program 
(ERCIP) funds. These federally funded programs are intended to assist agencies in making energy 
efficiency and clean energy improvements to their facilities. 
  
Funds from avoided capital improvements, grants and incentives, and other capital budget funds can be 
used to purchase and install equipment implemented as part of the performance contract, thereby reducing 
the need for financing. Reducing financing costs provides several benefits to the performance contracting 
customer. One is to reduce the project term. In cases where the term of a performance contracting project 
is limited by law – such as in Federal ESPCs and UESCs and as specified in state legislation – such 
funding can sometimes make the difference between a non-feasible project and a feasible one with a term 
below the statutory limit. 
 
Another important effect of funding contributions is their ability to provide leverage to generate 
additional project investment. As presented in Figure 1, there is assumed to be some original project with 
implementation price (IP0). The funding contribution (C) results in an augmented project with a larger 
implementation price (IP1), which includes the additional investment (∆) because the energy and O&M 
savings from the energy (and water) conservation measures (ECMs) installed with the funding 
contribution are captured and capitalized over the term of the project. This can be expressed as IP1 = IP0 + 
C + ∆.  
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Figure 1: Because of leveraging, a funding contribution, C, increases the size of a performance 
contracting project by an amount of C +∆, the additional investment due to capturing and capitalizing 
savings from ECMs installed with the funding contribution. 

Conversely, as shown in Figure 2, when the customer uses the available funding to directly fund ECMs 
outside of the performance contracting project, the resulting savings cannot usually be capitalized to 
acquire additional energy saving equipment. The amount ∆ is unrealized, and the amount of aggregate 
investment is lower that if the funding had been included in the performance contracting project. In 
addition, previous studies (Coleman et al, 2014; Coleman and Earni, 2022) have shown that the energy 
and O&M savings are far better sustained when a project is implemented via a performance contract than 
by directly funding traditional procurement. 
 
A quantity of interest is the leveraging ratio, defined as the ratio of the total amount of new investment to 
the customer contribution, or (∆+C)/C.  
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Figure 2: Energy savings can only be capitalized and leveraged to incorporate additional ECMs when 
available customer funding is incorporated into a performance contract.  

  



 

9 

2. REPRESENTATIVE PROJECT 

We begin by considering a typical performance contracting project, based on 40 Task Orders awarded 
under the Federal Energy Management Program (FEMP) ESPC indefinite delivery indefinite quantity 
(IDIQ) contract over the past five years. The parameters of this typical project are as presented in Table 1. 
All parameters are based on median values from the 40 projects. For ease of reference, we rounded the 
implementation price and the funding contribution to the nearest hundred thousand dollars and rounded 
the project interest rate to the nearest tenth of a percent. The finance procurement price is made up 
primarily of interest on the financed amount that accrues during the construction period. The additional 
4% above the capitalized construction period interest includes bonding and other costs. 
 
 

Table 1: Parameters of representative performance contracting project 

Parameter Value 
Investment Price $33,600,000  
Aggregate simple payback 14.95 years 
Project interest rate 4.0% 
Guaranteed savings 95% of estimated savings 
ESCO annual payment $1 less than guaranteed savings 
Payment schedule Annual, at beginning of year 
Funding contribution $1,500,000 
Year-1 performance period costs 1.27% of implementation price 
Construction period 24 months 
Finance procurement price 1.04 times 24 months of interest on 

financed amount 
Performance period cost escalation rate 3.0% 
Savings escalation rate (accounts for both utility 
price and O&M cost inflation) 

3.36% 

 

Note that Table 1 shows the escalation rate of guaranteed savings to be somewhat higher than the 
escalation rate of performance period services. This is because the guaranteed savings include the price of 
energy, while the cost of performance period services is driven by the general rate of price inflation. 
Historically, the price of energy has increased at a rate higher than that of general price inflation. 
 
A financial model of the representative project is presented in Table 2. The spreadsheet begins in year 3 
to account for the 24-month construction period. In federal contracting, the contract term begins at Task 
Order award – which precedes final design and construction. This typically leaves about 23 years for the 
installed project to perform before the 25-year term limit is reached. While the term of federal ESPCs and 
UESCs is limited by statute to 25 years, different term limits apply in some state, local and institutional 
programs. 
 
Table 2 assumes that payments to the contractor are made at the beginning of the year in which 
guaranteed savings are delivered2. The payment includes interest on the outstanding principal, principal 
reduction, and the cost of services the contractor performs during the performance period, including 
O&M and measurement and verification (M&V). Using the parameters of Table 1, the representative 
project has a contract term of just under 24 years. 

 
2 For this reason, the majority of the first year’s payment goes toward principal reduction. Interest during the 
construction period is paid through the Finance Procurement Price. Interest on the project financing only begins to 
accrue during the first year of performance. 
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Table 2 also presents an annual amount of savings retained by the customer. During the performance 
period, this corresponds to the 5% of the savings that is not guaranteed by the contractor, and the savings 
that accrues after the end of the performance period (minus the O&M costs that are incurred by the 
customer to maintain the equipment upon completion of the contract).  Previous FEMP reports have 
shown that actual savings to the customer can be significantly higher than the net savings shown here. 
These additional savings include, for example, avoided capital repair and replacement costs for the 
original pre-retrofit equipment, had it been left in place. Shonder (2013) estimates that these additional 
savings can be of the same order of magnitude as the guaranteed savings. 
 
 

Table 2: Financial model of representative performance contracting project. 
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3. ECM DISTRIBUTIONS 

In order to quantify the additional investment that can be obtained through the use of customer 
contributions, we need to make some assumptions about the cost of the additional ECMs and the savings 
they deliver. Our approach was to aggregate all of the ECMs from the 40 recently awarded projects under 
the FEMP IDIQ and sort them from shortest payback to longest payback. This produced the curve of 
Figure 3, which plots the percentage of total savings vs. percent of total investment. The two vertical lines 
show, for example, that 20% of the total project investment delivers 40% of the total savings, and that 
40% of the total investment delivers 62% of the total savings. We use this curve to model various 
scenarios, and assume that in every case, the ESCO begins by including the ECMs with the shortest 
paybacks and adds as many longer payback ECMs as possible, going from left to right, until the statutory 
term limit is reached. 
 
 

 
Figure 3:Cumulative savings vs. cumulative investment for all 400 ECMs included in the 40 most recently 
awarded projects under the FEMP ESPC IDIQ contract. Blue circles represent actual ECMs, and the 
orange line is the curve fit. 
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4. RESULTS 

4.1 LEVERAGING AVAILABLE FUNDING 

For the representative project, we assume that all $33.6 million in ECMs at the customer site can be 
implemented in a performance contract. That is, we assume that the project represents all of the ECMs of 
Figure 3. To determine the leveraging effect of contributed funding, we must assume that not all of the 
$33.6 million can be implemented within the 25-year statutory limit. We begin by assuming that with no 
contributed funding, only 60% of the total investment can be financed within the statutory limit. This is 
0.60*$33.6 million = $20.16 million. The curve of Figure 3 shows that 60% of project investment 
delivers 79.8% of the savings. Through trial and error, we find that with a $20.16 million investment, a 
simple payback of 14.955 results in a project with contract term just under 25 years. The project cash flow 
is presented in Table 3. 
 
In this case, with no funding contribution, the contractor is able to finance $20.16 million in project 
investment. What would happen if the customer provided $1.5 million in funding? This depends on the 
preference of the customer. Table 4 presents a scenario in which the project term has been reduced to 
23.31 years, but the project investment did not change. This is certainly one way to use contributed 
funding, and it may be the choice of a customer who prefers a shorter project term. 
 
Table 5 presents an alternative scenario. Here the contract term remains at just under 25 years, but now 
the $1.5 million has been used to obtain additional ECMs. Capitalizing the savings from the $1.5 million 
of new ECMs over the term increases project investment even further, resulting in a total of $2.587 
million in additional ECMs. The total project investment is now $22.747 million. The leveraging factor of 
the $1.5 million in contributed funds is 2.587/1.5 = 1.725. 
 
The case of Table 5 maximizes the additional project investment by adding new ECMs that have the 
shortest available simple paybacks. The situation is presented graphically in Figure 4. Given the original 
investment of $20,160,000 and simple payback of 14.96 (Table 3) and the new investment of $22,747,200 
and simple payback of 15.79 (Table 5), the additional annual savings due to the new investment is 
(22,747,200/15.79) – (20,160,000/14.96) = $93,014. This means that the new ECMs have an aggregate 
simple payback of (22,747,200 – 20,160,000)/93,014 = 27.8 years. 
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Figure 4: Due to the leveraging effect of the performance contract, in the baseline case a funding 
contribution increases total project investment by 1.725 times the amount of the contribution. 

 
The leveraging factor of 1.725 for this case can be thought of as an average value. It would also be 
possible to augment the original project with one or more ECMs further to the right in Figure 4, that is 
ECMs with longer paybacks. An example would be a microgrid with on-site generation. While greatly 
enhancing site resilience, these types of ECMs usually provide minimal annual energy savings. The 
leveraging factor would be smaller in this case or would require a larger customer contribution. 
 
It might also be possible to augment the project with shorter-payback ECMs, i.e., ECMs further to the left 
in Figure 4. While we assume the contractor has already included as much of the “low hanging fruit” as 
possible in the original project, it is sometimes the case that buildings and systems which were originally 
thought to be off-limits become available for inclusion in the project at later stages of the development 
process. If these new buildings and systems contain short-payback ECMs, their inclusion in the project 
will increase the leveraging effect of the customer contribution.  
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Table 3: Project cash flow for the case in which 60% of total investment can be funded within the 25-year 
statutory limit with no funding contribution. 
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Table 4: Performance contract with funding contribution of $1.5 million. Project term is reduced to 23.17 
years, with no increase in project investment. 
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Table 5: Performance contract with $1.5 million funding contribution. Project term remains at 25 years, 
but project investment increases to $22.75 million. 

 
 
 

4.2 SENSITIVITY TO FUNDING CONTRIBUTION 

In the analysis above, we assumed the contractor could finance 60% of available investment within the 
25-year statutory limit and calculated the leveraging factor assuming a funding contribution of $1.5 
million. Table 6 presents the leveraging factor for other combinations of initial percentage and funding 
contribution. The funding contributions are presented as a percentage of the total project investment, 
which, for the representative project, is $33.6 million. Table 6 provides an estimate of the leveraging 
factor of various funding contributions, given the percentage of the total project achievable without a 
funding contribution, assuming performance period service costs (as well as the finance procurement 
price) are proportional to the project size. 
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Table 6: Leveraging factor of various funding contributions, given percentage of total project achievable 
with no funding contribution. 

Percent of investment achievable 
with no funding contribution 

Funding Contribution as Percent of Total Project 
1.5% 3% 4.5% 6% 7.5% 

40% 2.08 2.03 1.98 1.93 1.89 
50% 1.95 1.90 1.86 1.82 1.78 
60% 1.78 1.76 1.72 1.69 1.66 
70% 1.61 1.60 1.57 1.54 1.51 
80% 1.44 1.41 1.39 1.37 1.34 

 
 

4.3 SENSITIVITY TO INTEREST RATE 

All cases presented in Table 6 were modeled with the project interest rate equal to 4.0%. To examine the 
sensitivity of the leveraging factor to interest rate, we reran all of the cases with interest rates of 3.5% and 
4.5%. The results, presented in Tables 7 and 8, show that for any given combination of initial project size 
and funding contribution, the leveraging factor increases with increasing interest rate. 
 
 
Table 7: Leveraging factor of various funding contributions, given percentage of total project achievable 
with no funding contribution. Project interest rate 3.5%. 

Percent of investment achievable 
with no funding 

Funding Contribution as Percent of Total Project 
1.5% 3% 4.5% 6% 7.5% 

40% 2.00 1.95 1.90 1.86 1.82 
50% 1.86 1.83 1.79 1.76 1.72 
60% 1.71 1.70 1.66 1.63 1.60 
70% 1.55 1.53 1.51 1.48 1.46 
80% 1.37 1.36 1.34 1.32 1.29 

 
 
Table 8: Leveraging factor of various funding contributions, given percentage of total project achievable 
with no funding contribution. Project interest rate 4.5%. 

Percent of investment 
achievable with no funding 

Funding Contribution as Percent of Total Project 
1.5% 3% 4.5% 6% 7.5% 

40% 2.10 2.06 2.00 1.96 1.91 
50% 1.97 1.93 1.88 1.84 1.81 
60% 1.81 1.78 1.75 1.71 1.68 
70% 1.65 1.62 1.59 1.56 1.53 
80% 1.46 1.44 1.41 1.38 1.36 

 

4.4 USING APPROPRIATIONS TO SELF-FUND ECMS 

In all the cases analyzed above, we assume that the baseline performance contracting project includes all 
of the available short-payback ECMs, and that any available customer contributions are used to augment 
the project with longer-payback ECMs. We believe this is the most likely scenario, as it is always in the 
best interest of the customer and the contractor to include as many short-payback ECMs as possible. One 
of the advantages of performance contracts is that they can leverage shorter-payback ECMs to incorporate 
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longer-payback ECMs, thereby maximizing project scope. However, if additional short-payback ECMs 
are available, the leveraging factor of customer contributions – which achieved a maximum value of 2.1 
in the above analysis – can be much higher.  
 
To illustrate this, consider the project in Table 2. We assumed that the $1.5 million in available funding 
was used to include additional longer-payback ECMs. What if, instead, the customer had decided to use 
this $1.5 million to directly fund the ECMs with the shortest payback? The curve of Figure 3 shows that 
the first $1.5 million (equal to 4.5% of project investment) delivers 14.1% of the savings. Given the 
aggregate simple payback of 14.95 years, the total annual year-1 savings from the $33.6 million 
investment is $33.6 million/14.95 years = $2.25 million. If the shortest payback ECMs are directly funded 
by the customer and therefore removed from the performance contracting project, the remaining 95.5% of 
investment ($33.6 million*0.955 = $32.1 million) delivers just 85.9% of the savings. The new simple 
payback is $32.1 million/(0.859*$2.25 million) = 16.6 years. 
 
The longer simple payback, combined with the lack of contributed funding, drives the contract term 
beyond the 25-year federal statutory limit – i.e., not all of the $32.1 million could be implemented under a 
performance contract, and the ESCO would have to eliminate some longer-payback ECMs in order to 
reduce the term. Using the curve of Figure 3, and assuming the ESCO eliminates as many of the longest-
payback ECMs as necessary to bring the contract term below the 25-year statutory limit, we calculate that 
only $27.4 million could be implemented in a performance contract. This amount plus the $1.5 million in 
direct-funded shortest payback ECMs results in a total of $28.9 million in project investment – a 
reduction of $4.7 million, or 14% of the original $33.6 million in project investment achievable through 
performance contracting. 
 
Turning this scenario around, if we assume that the $28.9 million in investment represents the original 
project, then a contribution of $1.5 million generates $4.7 million in additional investment when it is 
possible to augment the project with short-payback ECMs. The leveraging ratio is (1.5 + 4.7)/1.5 = 4.13, 
more than double the maximum value obtained when the project was augmented with longer-payback 
ECMs. 
 
This example shows that it is never a good policy to use available funding to implement short-payback 
ECMs directly. With these short-payback ECMs off the table, the size of any subsequent performance 
contracting project is reduced by much more that the amount of funding originally available, thereby 
reducing the total investment possible. The optimal policy is to use any available funding in concert with 
performance contracting. 
 

5.  DISCUSSION 

This analysis shows that with the parameters from a representative ESPC project based on the last 40 
FEMP project awards, the leveraging factor of funding contributions ranges from 1.29 to as high as 2.1. 
All other things being equal, the leveraging factor is higher when the additional ECMs incorporated into 
the project have shorter simple paybacks. Therefore, the leveraging factor decreases with increasing 
customer contributions: typically, customer contributions are used to include ECMs that will not cashflow 
with their own savings, thus, the higher the funding contribution, the longer the simple payback of the 
additional ECMs.  
 
These conclusions assume that the initial, unfunded performance contracting project includes the ECMs 
with the shortest paybacks, and that available funding is used to incorporate the ECMs with the next-
highest simple paybacks. If the funding can be used to incorporate more ECMs with shorter simple 
paybacks than those already included in the project, then the leveraging factor can be considerably higher. 
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For example, we showed in section 4.1 that with no funding for the performance contracting project, and 
the shortest-payback ECMs excluded from the project, the investment amount of the performance contract 
was $27.4 million. With the funding of $1.5 million and the shortest payback ECMs included, the project 
investment rose to $33.6 million. This implies a leveraging factor of (33.6 – 27.4)/1.5 = 4.13. We believe 
it is logical to assume that a performance contracting project already includes the shortest payback ECMs, 
thus limiting the leveraging factor to 2.1. However, one could envision a scenario where, for example, 
certain buildings containing short-payback ECMs were initially excluded from the project but were 
allowed to be included at a later date.  
 
FEMP reports working with agency customers that have used funds (some special, like ERCIP, some 
ordinary) to implement the most attractive measures; that is, the ones with the shortest paybacks, before 
beginning an ESPC. As this paper shows, this is the worst scenario for maximizing a customer’s buying 
power. 
 
Likewise, our analysis assumed that the available funding was used to fund the ECMs with the next-
highest simple paybacks, rather than (for example) the ECMs with the highest paybacks. Again, one could 
envision a scenario where a site requested that funding be used to incorporate renewable generation, or 
some other favored ECM that could not be included in the project without funding. In this case, the 
leveraging factor would be lower than the values presented here.  
 
Interest rates affect the leveraging factor as demonstrated by the analysis. All other things being equal, a 
higher interest rate implies a higher leveraging factor. This is because higher interest rates drive the 
unfunded performance contracting project toward a lower percentage of total potential investment. With a 
lower percentage of investment in the unfunded project, the ECMs with the next-highest simple payback 
have a shorter simple payback than if the initial project included more of the total investment. 
 

6. CONCLUSIONS 

Applying funding contributions to performance contracting projects (in accordance with applicable rules 
and regulations) is always a benefit to the customer. This may be obvious for the short payback measures. 
But this paper shows that even for longer payback measures, agencies will acquire more by including 
those measures in a project as opposed to funding them separately. Funding contributions allow for 
expanded scope; the savings generated annually for the term of the contract by the new ECMs are 
capitalized to expand the scope even further and there is little or no need to finance the additional scope. 
For this reason, a funding contribution increases the size of the project more than the funding contribution 
itself. This paper has shown that a conservative (i.e., assumes funding used for long payback ECMs) 
estimate for the leveraging factor is 1.3 to 2.1. That is, a funding contribution of X increases the size of a 
performance contracting project by 1.3X to 2.1X. The leverage factor can be higher if shorter-payback 
ECMs can be included in the project.  
 
The FEMP ESPC program cites other benefits of incorporating funded ECMs in a performance contract: 
ease of contracting; coordinated implementation; long-term performance guarantees; persistent savings; 
proper O&M, etc. This paper shows that it is always advantageous to incorporate available funding into a 
performance contract, as opposed to using the funding to implement the same measures using direct 
funding.  
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