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Lagoon Greenway Plan 
 

Completed by the Indian River Land Trust in conjunction with the 
Lagoon Greenway Advisory Committee 

 
Purpose of the Lagoon Greenway 
The purpose of the Indian River “Lagoon Greenway” is to create a trail system for public 
access to the Indian River Lagoon between the South Relief Canal and the 17th Street 
Bridge for a variety of recreational and educational uses.  
 
Overview of Greenway Plan 
The Lagoon Greenway Plan is the means to bring the Lagoon Greenway to reality. Based 
on the goals set forth below, the Plan encompasses three major elements: 

1. Resource inventory and an analysis of the opportunities and challenges associated 
with the establishment of a greenway trail system and related facilities; 

2. Layout and cost estimates for proposed phased trail/elevated walk segments, parking 
areas, access points, kiosks and other amenities; and 

3. Recommendations for an organizational structure, timeline and possible funding 
sources for the Lagoon Greenway’s development, promotion and long-term management. 
 
Lagoon Greenway Goals 
The following set of goals and strategies for the Lagoon Greenway are derived from 
discussions among involved local and state agency staff, members of the Lagoon 
Greenway Advisory Committee and Indian River Land Trust board and staff. 

1. Create a continuous set of pathways for non-motorized use through the upland and 
lowland areas along the Indian River Lagoon with ample public access as appropriate.  

 a. Make use of existing unimproved mosquito district impoundment roads 

 b. Provide a diversity of connected pathways and elevated walkways  

 c. Create safe access from adjacent neighborhoods and public properties 

2. Provide for a diversity of recreational and educational opportunities within the 
Greenway Planning Area as appropriate for the residents and visitors of Indian River 
County. Recreational activities should include:  

a) bicycling, jogging and walking; b) lagoon viewing; c) canoe/kayak access; d) fishing; 
e) wildlife observation & study; f) dog walking and g) fitness. 
 



                        

 Page 2 of 14 

3. Continue to protect and conserve the natural resources of the Lagoon and adjoining 
wetland and upland habitats. 

 a. conduct trail and wetland clean ups 

 b. provide for long-term abatement of invasive plants 

 c. implement improvements to the natural resources 
 
4. Establish interpretive facilities (and corresponding programs) for educating the 
public of the significance of the Greenway’s local natural and historic resources and the 
need for their management. Interpretive facilities should include: a) trail and 
interpretive signage; b) trailhead kiosks and observation decks to accommodate 
individuals and/or groups; c) distribution points for educational materials; and d) 
wildlife viewing areas. 
 
Topics to consider for interpretation include: a) interaction of the native mangroves 
with the IR Lagoon; b) importance of Greenway area for mosquito control; c) wetlands 
as important absorbers of excess rainwater; and d) people’s historic and present 
interaction with IR Lagoon. 
 
Greenway Background and Initiative 
During the 1990’s, several properties along the Indian River Lagoon south of the 17th Street 
Bridge in Vero Beach were protected from development by a combination of outright 
purchases or with development mitigation easements resulting from projects along Indian 
River Boulevard. They were protected primarily to conserve the native wetland habitat and 
buffer the shoreline of the Lagoon. These properties which are in both public and private 
ownership are made up primarily of mangrove swamps ringed by impoundment roads 
managed by the Indian River Mosquito Control District for minimizing the mosquito 
populations of eastern Indian River County.  
 
The mangrove swamps along the Indian River Lagoon are very important wetlands for a 
variety of reasons. They are an important nursery for spawning and early growth stages of a 
variety of native fish species. They provide an important natural protection during tropical 
storms to prevent erosion and destruction of shoreline and nearby structures from wave 
action, wind and flooding. Lastly, they harbor a large variety of native plants and wildlife 
important for maintaining a healthy ecosystem. 
 
In 2007, a local citizens group and the Indian River Land Trust, which owns one of these 
properties along the Lagoon, established the idea for an Indian River Lagoon Greenway 
situated between the South Relief Canal and the 17 th Street Bridge. Working with the 
citizens group, now the Lagoon Greenway Advisory Committee, together with staff from the 
Mosquito Control District, the Florida Inland Navigation District, and the Indian River 
County Environmental Lands Program, IRLT has set forth this plan for the Indian River 
“Lagoon Greenway.” 
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Supporting Greenway Maps 
The four supporting maps for the Lagoon Greenway Plan are as follows: 
 
Map #1 – Location Overview 

This map indicates the potential Greenway Planning Area in relation to surrounding 
community features and neighborhoods. 

 

Map #2 – Existing Greenway Resources  

The Existing Greenway Resources map illustrates the types and location of existing 
features that create opportunities for development of the Lagoon Greenway. 

 

Map #3 - Greenway Plan (conceptual) 

The Greenway Plan map depicts a series of trails and facilities proposed for construction 
during the development of the Lagoon Greenway. 
 
Map #4 – Site Plan 

The Site Plan map provides a larger scaled drawing of the trails and facilities proposed for 
construction on the public conservation area owned by Indian River County with F.I.N.D. 
and the St. John’s River Water Management District. 
 
 
Summary of Key Maps 
The following is a description of the features found on Map #2 (Existing Greenway 
Resources) and Map #3 (Greenway Plan). 
 

 

Existing Greenway Resources (see Map #2) 
An inventory of existing Greenway resources, with a map showing the types and location 
of existing features, is critical for identifying and analyzing the opportunities for 
development of the Lagoon Greenway. The inventory is important for understanding the 
setting of the area and the physical relationship among these features. The map, which 
encompasses both the Greenway Planning Area and surrounding properties, identifies 
the following features. 
 
1. Existing Prominent Land & Water Features 
Indian River Lagoon, canals/ditches, impounded wetlands, earthen impoundment 
roads, Lagoon access and viewpoints (4) 
 
2. Nearby Significant Historic, Cultural and Recreation Sites  
Public garden (McKee Botanical), public golf course. 
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3. Existing Land Ownership 
Property ownership (see below), municipal highways/roads. 
 

The Greenway Planning Area properties under consideration for potential 
development of the Lagoon Greenway are as follows: 

 Florida Navigation Inland District =  53 acres 

 Indian River County, et al =  38 acres 

 River Park Place, LP =   30 acres 

 Indian River Land Trust =  66 acres 

            TOTAL ACREAGE = 187 acres  

 
*Note: Over 80% of the above property acreages, not include existing mosquito control 
impoundment roads, were identified as either lowland or river lands by the IR County 
Property Appraiser. 
 
Analysis of Greenway Opportunities and Challenges 
The opportunities as well as the challenges and their possible solutions related to the 
development of the Lagoon Greenway are summarized below.  
 
The opportunities and challenges were revealed by comparing and evaluating the 
Greenway Goals with the Existing Greenway Resources (Map #2). This analysis helped 
in determining the best options for phasing of trails, establishing various access points, 
and locating related facilities such as viewing platforms, signage and other amenities. 
 
The Opportunities 
The area encompassing the undevelopable lands situated along the Indian River Lagoon 
between the 17th Street Bridge and the South Relief Canal east of Indian River Boulevard 
contains many opportunities associated with the establishment of a potential greenway 
trail system. They include: 
 
1. County conservation land on IR Blvd with plans for public access 
 38-acre tract, with plans for establishing parking access & trails 
 
2. Adjacent residential neighborhoods containing a total of 376 units that could access 
and use the Greenway -  
 a. River Park Place 
 b. Provence Bay 
 
3. Extensive frontage (approximately 1 mile) on IR Lagoon 
 
4. Potential IR Lagoon viewing and kayak access points 
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5. Existing mosquito impoundment roads 
 Approximately 2.2 miles of narrow unimproved (sand and shell) road 
 
6. Abundance of native wetland habitat 
 Total acreage = approximately 150 acres of lowlands 
 

7. Large variety of birds and other wildlife 
Bird species in the area include a variety of ducks, herons, pelicans, and egrets, as 
well as bald eagles, hawks, ospreys, owls and seasonal migrating birds. Other 
wildlife that can be readily found in the Greenway Planning Area includes river 
otters, turtles, dolphin, manatees, bobcats, opossums and raccoons. 

 

8. Nearby public garden  
The publicly accessible 20-acre McKee Botanical Garden is situated near the 
south end of the Greenway Planning Area 
 

9. Adjacent public golf course 
Former Vista Golf Course is situated immediately to the west of the Indian River 
Land Trust property at the south end of the Greenway Planning Area 

 
The Challenges 
The area that encompasses the proposed Lagoon Greenway also poses certain challenges 
for development, use and management of the Greenway. These challenges include: 
 

1. Challenge: Potential seasonal on-site homeless population. 

Recommended Solution: Work closely with a homeless refuge organization that 
regularly communicates with the local homeless population. Such an organization 
can assist in communicating the need to keep the Greenway clear of homeless camps, 
which could impede use of the Greenway by others. 

 

2.  Challenge: Potential conflicting land management needs and goals of various 
property owners. 

Recommended Solution (for each property): 

A. F.I.N.D. (53.19 acres): One concern for potentially conflicting land management goals 
to the proposed Greenway is with the Florida Navigation Inland District (F.I.N.D.). 
F.I.N.D. manages its property in the Greenway Planning Area, as it does its other 
property across the state, for moving and storing natural materials resulting from 
dredging the Intercoastal Waterway in the Indian River Lagoon. F.I.N.D. 
representatives have expressed an interest in allowing the Greenway to traverse its 
property. Given this initial positive communication, it seems the long-term needs for 
both the Greenway and F.I.N.D. can be readily addressed.  
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B. IR County (38.87 acres): The County’s primary goals for its property parallels the 
Greenway goals, but it will be important to fine tune the Greenway goals and the goals of 
the management plan for the property with representatives of the County and other 
agencies with a partial interest in the property (F.I.N.D. and St. Johns River Water 
Management District) to ensure the Greenway trail system can be readily accessed by 
the public from the county lands. 

 

C. River Park Place (30.3 acres): Initial conversations with a representative of this 
residential development indicate that a public trail along the impoundment road across 
its lowland area can be used for the Greenway. It will be important to develop a clear 
long-term agreement with the landowner to ensure the connection between the County 
property to its north and the Indian River Land Trust property to its south. 

 

D. Adjacent Private Landowners: Adjacent undeveloped private lands may have land 
uses incompatible with a nearby trail system. Similarly, adjacent residents may or may 
not want a trail system near their homes. In either case, landowners should be given an 
opportunity to connect to the Greenway, but their wishes must be respected.  

 

3.  Challenge: Potential legal liability issues for public use of trails on private property. 

Parcels in private ownership could have concerns about liability exposure for allowing 
public access to their property.  

Recommended Solution: These concerns should be addressed on a case-by-case basis 
with the landowners, as there are precedents for establishing public trails on private 
land and greatly limiting liability for a landowner. Specifically, the state of Florida has 
a recreational use statute (Section 375.251 of the Florida Statues) to encourage private 
landowners to make private land, water areas and park areas available to the public for 
outdoor recreation purposes. One part of the statute states that an owner, “who 
provides the public with a park area or other land for outdoor recreation shall not… 
become liable or responsible for any injury to persons or property caused by the act 
…of a person who goes on that park area or land.” This does not apply if a profit is 
derived from the use of the property by the general public, which would not be the case 
with the Lagoon Greenway. 

 

4.  Challenge: Ensuring Greenway user safety and vandalism prevention 

Recommended Solution: Greenway user safety has been a concern for many years 
with many new Greenway projects across the country. The solution is almost always 
resolved with the community’s involvement with the project. If the Greenway is 
embraced and used regularly by the residents of Indian River County, then as many 
studies have shown, vandalism and personal crimes will be greatly limited with even 
minimal surveillance by local law enforcement agencies. Regardless, it will be 
imperative to establish to establish a clear framework for maintenance and 
surveillance of the property. This can occur through the use of volunteers, agency 
staff and/or local law enforcement agencies. 
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5. Challenge: Obtaining all necessary permits for parking area(s), trails/boardwalks, 
observation decks and other amenities. 

 Recommended Solution: Utilize the assistance of a landscape architect or engineer 
experienced in obtaining permits for these types of projects to develop and submit 
clear designs and specifications for the trails and amenities well in advance of 
anticipated construction. 

 

6. Challenge: Providing emergency access points for police, EMS, and fire rescue vehicles. 

Recommended Solution: Meet with appropriate county personnel to determine 
needs for emergency access. Meet with key landowners (e.g. from F.I.N.D.) to 
determine if emergency vehicles can be accessed through one or more of these 
properties on existing unimproved roads from Indian River Boulevard. 

 

7.  Challenge: Defunct county-owned water treatment plant. This area could pose a 
potential danger to users. 

Recommended Solution: Meet with County personnel to ensure access to this area by 
the public is eliminated and that any potentially dangerous elements of the structure 
are dismantled and removed. In addition, signage about the potential dangers should 
be posted and the site should be regularly monitored to be sure fences and other 
public safety features are kept intact. 
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The Greenway Plan (see Map #3 and Map #4) 

The Greenway Plan depicts a series of trails and facilities to be improved/ constructed 
during the development of the Lagoon Greenway. Below is a summary breakdown of the 
construction costs by main facility type for the entire proposed Lagoon Greenway project. 
The tables on pages 9 and 10 include a list of improvements by parcel, highlighting each 
improvement’s character or purpose and providing a range of projected construction costs.  

 

Proposed Greenway Facilities: 

Facility   Projected Cost* 

Parking & Kiosk:  $  15,000 

Restroom facilities  $  70,000 

Upland Trails:  $  20,000 

Picnic Area:   $    5,000 

Elevated Boardwalk:  $250,000 

Observation Deck:  $  25,000 

Impoundment Trails: $  55,000 

Other:    $  20,000 

Total Costs:         $460,000 

 

*Note: costs shown include an additional 15% contingency 
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Improvements for County Conservation Property 

 

Improvement Highlight Cost Range 

Entrance road  

Pervious parking area 

At 8th Street to parking 

For 15 – 20 vehicles 

 

$10,000 to 12,000 

Trailhead information kiosk For entire Greenway $750 to 1,500 

 

Restroom facilities At parking area $40,000 to 60,000 

 

Marked upland trails Connect to impoundment roads $10,000 to 15,000 

 

Elevated walkway 

(see Appendix A) 

Across mangrove habitat to 
observation deck w/ canoe landing 

 

$180,000 to 220,000 

Interpretive signage & 
wildlife viewing areas 

Along trails and on elevated 
walkway as appropriate 

 

$2,000 to 3,000 

Lagoon observation deck For lagoon viewing, fishing $15,000 to 20,000 

 

Improvement of 
impoundment trails 

(see Appendix A) 

To better ensure safety of users 

2” shell and grade 

$5,000 to 7,000 

 

Directional and information 
signage 

As needed to ensure safe and 
enjoyable user experience  

 

$1,000 to 1,200 

Gate(s) As needed to prevent access to non-
greenway lands 

 

$400 to 600 

  

Total Construction Estimates 

 

$264,150 to $340,300 

 

15% Contingency Add for pre-design flexibility $39,500 to $50,000 

 

 

 

                                          TOTAL 

 

$304,000 to 390,000 
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Improvement for F.I.N.D. Property 

Improvement Highlight Cost Range 

Improvement of 
impoundment trails  

To better ensure safety of users $10,000 to 12,000 

Picnic area on Lagoon  With possible canoe/ kayak only 
landing for water-based travelers 

 

$3,000 to 4,000 

Directional and information 
signage  

As needed $300 to 400 

 

Possible emergency access 
point at IR Blvd. 

Improvement for clear access 
and turnarounds, etc. 

 

$2,500 to 5,000 

Fencing As needed to prevent access to 
non-greenway properties 

 

$400 to 600 

 Total Construction Estimates $16,200 to $22,000 

 

+ 15% Contingency 

 

Add for pre-design flexibility 

 

$2,300 to $3,000 

 

 

 

                                           TOTAL 

 

$18,500 to 25,000 

 

 

Improvements for Indian River Land Trust and River Park Place Properties 

Improvement Highlight Cost Range 

Improvement of 
impoundment trails 

To better ensure safety of users $35,000 to 40,000 

Directional/ info signage As needed $300 to 400 

Fencing As needed to prevent access to 
non-greenway properties 

 

$400 to 600 

  

Total Construction Estimates 

 

$35,700 to $41,000 

 

+ 15% Contingency 

 

Add for pre-design flexibility 

 

$5,300 to $6,000 

 

 

 

                                           TOTAL 

 

$41,000 to $47,000 

 

Possible Future Project Expansion 

Possible further improvements to impoundment trails to provide a smoother surface for 
increasing diversity of trail uses (e.g. road bikes). Possible installation of a canoe & 
kayak launch and associated pervious parking area and signage. Possible trail 
connection to ORCA property to south and possible construction of second elevated 
walkway and wildlife observation deck on Indian River Land Trust property. 
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Recommendations of an Organizational Framework for Development, 
Promotion, and Management of the Lagoon Greenway 
 

The Lagoon Greenway will need a level of coordination during its development phase 
that will require a partnership of involved agencies and organizations. Once 
implemented, the Greenway will need to be promoted to the public and managed and 
maintained to ensure the safe use and enjoyment of its users, again through a 
partnership with cooperating entities.  
 
Three entities – the Indian River Land Trust, Indian River County, and the Indian 
River Mosquito Control District, are best suited to collectively provide the services 
needed to promote, manage and maintain the Greenway as follows: 
 
 

Indian River Land Trust (IRLT) 

It is proposed that the Indian River Land Trust provide overall promotion as well as 
coordination and tracking of the Greenway’s development and long-term 
management and maintenance to allow the project to be completed in a timely 
fashion and to better ensure seamless service to the public on a regular basis. The 
Indian River Land Trust, through the use of its professional staff and an associated 
volunteer/ friends group could: 
 
1. Provide staff support in coordinating design and development of trails, signs and 

facilities; 
 
2. Help secure funds (private and public) to assist with design and construction and 

for additional improvements/ maintenance as appropriate; 
 
3. Promote and coordinate the opening and continued use of the Greenway to the 

public through its website, newsletter, press releases, maps, and brochures, etc.; 
 
4. Maintain a record of events and incidents, or issues that arise with regard to the 

Greenway’s facilities and use, and provide reports to involved agencies; 
 
5. Organize and conduct clean-up(s) of the trails and facilities throughout the year; 
 
6. Avail itself as a primary contact (by telephone and through its website) for users 

or nearby residents who have concerns or questions regarding the Greenway; 
 
7. Coordinate and follow-up with the County and other involved agencies for work 

required to repair or maintain trails or facilities on the Greenway; and 
 
8. Assist with maintenance activities as appropriate. 
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Indian River County 

Indian River County, through the use of its Environmental Lands Program staff and 
County Lands Manager, could: 
 
1. Secure funding for the development of trails, walkways, signs and facilities located 

on the 38-acre County conservation property and other Greenway parcels; 
 
2. Utilize County funds to assist in meeting matches required by grants to support 

design and construction of Greenway; 
 
3. Utilizing reports from the Indian River Land Trust and the Indian River County 

Mosquito Control District, conduct management and maintenance work, as 
necessary and as funding permits, on all of the Greenway trails, walkways, and 
amenities (e.g. kiosks, restrooms, parking area) located on the 38-acre County 
conservation property; 

 
4. Secure funds as appropriate, for repairs or additional improvements to trails and 

facilities as needed; 
 
5. Explore opportunities in securing press coverage, as appropriate, regarding the 

Greenway; 
 
6. Assist in promoting the Greenway through its website and other appropriate 

means; and 
 
7. Assist with the use of trucks, personnel and equipment with clean-ups of the trails 

and facilities throughout the year. 

 
Indian River Mosquito Control District (IRMCD) 

The Indian River County Mosquito Control District, through the use of its 
professional staff during the normal course of IRMCD business, could: 
 
1. Provide a regular presence on the Lagoon Greenway trails and elevated walkways; 
 
2. Provide reports, as appropriate, to the Indian River Land Trust and Indian River 

County on observations of the Greenway uses and conditions; 
 
3. Provide minor maintenance work (e.g. clearing trail obstructions, filling holes 

and remedying small acute safety concerns) on the Greenway trails and elevated 
walkways; 

 
4. Assist with the use of trucks, personnel and equipment, as appropriate, with 

clean-ups of the trails and amenities throughout the year; 
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Possible Funding Sources for Design and Development of Lagoon Greenway 
 
1. Florida Inland Navigation District (F.I.N.D.) – Matching funds available each year for 
design and construction of projects that provide access to the Indian River Lagoon. F.I.N.D. 
representatives have suggested that Indian River County could be the applicant for design 
and construction of the elevated walkway, parking area, waterfront picnic area, and other 
possible amenities.  

Who Can Apply: Local governments only 

Maximum Grant Amount: Varies - Up to $500,000 was available in 2009 for IR County 

Match Requirements: F.I.N.D. grants usually require a 50% cash/ in-kind match 

Cycle/ Application Deadline: Annually/ April 

 
2. Florida Recreational Trail Program (RTP) – Funding available through the Florida 
Department of Environmental Protection Office of Greenway Trails for design and 
construction of motorized and non-motorized trails.  

Who Can Apply: Local governments and approved non-profit organizations 

Maximum Grant Amount: In 2008, $250,000 for non-motorized trails  

Match Requirements: The minimum cash/ in-kind match is 20%; increasing the match, 
up to 50% match will likely increase chances of being awarded a grant. 

Cycle/ Application Deadline: Annually/ March 

 
3. Kodak American Greenways Awards – Small grants available nationwide through The 
Conservation Fund (TCF) for planning, design and development of recreational greenways.  

Who Can Apply: prefer non-profit organizations, but local governments can also apply 

Maximum Grant Amount: $2,500, but most grant awards are between $500 and $1,000 

Match Requirements: No match is required 

Cycle/ Application Deadline: Annually/ June 

 
4. Private Family Foundations and Individual Donors – Funds may be available from 
the Indian River Land Trust through charitable gifts to assist with required matches for 
the above grant opportunities. 

 
5. County Environmental Land Program Bond Funding – Funds remaining from the 
2004 Environmental Land Bond Referendum may be available to help match grants 
needed for improvements to, and management of, the 38-acre County conservation 
property.   
 
 
 
 
 
Lagoon Greenway Plan 
Final 5-11-09 
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Appendix A 



Greenway Partner Agencies

Indian River Land Trust 

Indian River County Environmental Lands Program 

Indian River Mosquito Control District 

Florida Inland Navigation District (F.I.N.D.) 

Greenway Partner Companies

CivaTerra 

Knight, McGuire & Associates 

Kimley-Horn & Associates 

David Cox Consulting 

Greenway Advisory Committee

Victoria Clark-Jones 

Edith Bradshaw 

Leon Washut 

Ryan Morrell, AICP 

CivaTerra 

Rich Wilson 

IR Mosquito Control District 

Kathleen Schulke 

Bonnie Veron 

Grant Withers 






